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Foreword 


Tmis book does not propose to offer one more critique of contem¬ 
porary foreign policies, American or other. Nor does it attempt 
to sell remedies for the world’s political malaises. Its sole pu r¬ 
pose is to investigate the machinery by which foreign poli cies are 
evolved, formulated, and applied. Itdeals with problems pre- 
ceding rather than following the adoption and execution of pol¬ 
icies j or, as one may say, it approaches the great issues of world 
politics from below, not from above. It submits that a correct 
appraisal of foreign policies is difficult, if not impossible, without 
an appreciation of the apparatus used by sovereign nations to 
formulate principles and objectives for living in the world com¬ 
munity. 

Surprisingly, there does not seem to exist a study covering 
this aspect of international relations. The appended bibliography 
reflects the scarcity of literature in this field. Hence this book is, 
in a sense, a pioneering venture into a branch of foreign affairs 
that to date has attracted far too little at tention. As most first 
attempts, it may leave some questions unanswered j it may have 
overlooked facts and alternatives; it may have omitted details. 
But it will suffice, I trust, as the presentation of a coherent over-all 
picture. It will show the fundamental elements of the making of 
foreign policy and outline the issues that move the apparatus of 
international relations. Particular attention is paid to the con¬ 
temporary background that gives this picture its character: the 
contest of political ideologies and the scientific advances in the 
atomic age. 

The very nature of this study necessitated up-to-date postwar 
documentation. Yet documentary evidence of the many changes 
in political and social organization, which have occurred as the 
result of the two world wars and the ideological and technical 
revolutions, is still scarce. Thus I was fortunate to succeed in 
securing authentic material from postwar Europe, partly through 
private channels, partly with the gracious assistance of the Foreign 
vii 
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Office in London and the French Embassy in Washington, D. C. 
Also, the U.S. Department of State has kindly made available in¬ 
formative documentation. 

I should like to acknowledge the faithful co-operation of my 
able friend, Mr. Kent Ives, whose editorial assistance has con¬ 
tributed much to the preparation of this study. Also, I am greatly 
indebted to Professor Franklin L. Burdette of the University of 
Maryland for his constructive and learned advice and to Messrs. 
Joseph W. Martin and William N. Morell, Jr. for their invalu¬ 
able suggestions. 

K. L. 

Washin^ton^ D. C. 


FOREWORD TO THE SECOND EDITION 

Since this Ixiok was first prepared, the U.S. Department of State 
has undergone a major organizational change, the principles of 
which were recommended in the Report of the Hoover Commis¬ 
sion. The British Foreign Office, too, has reorganized itself. No 
change has been reported from Paris and, of course, no further 
elucidation has come from the Moscow Ministry of Foreign 
Affairs. 

'I'hc revisions which arc Incorporated in the Second Edition of 
this book bring it up to date as of March, 1950. 


K. L. 
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CHAPTER ONE 


The Meaning of Foreign Policy 


INTRODUCTION 

The wars that marred the first half of the twentieth century have 
settled only limited areas of dispute. Their outcome has not cre¬ 
ated, as so many had hoped, a brave new world. On the contrary, 
new problems have come to the fore the solutions of which in¬ 
volve such far-reaching decisions that there is reasonable doubt 
that a workable and permanent compromise can be reached in the 
near future. 

Ostensibly, World War I started as a conflict between the eco¬ 
nomic interests of the great competing European empires. In the 
course of its progress, however, the belligerents found that the 
traditional issues of markets were superseded by those of freedom 
versus domination. During the Great Armistice, 1918-1939, the 
effect of the political religions of Sovietism, Fascism, and Nazism 
further reduced the one-time importance of economic conflicts as 
the causes of war. Competition for foreign markets became a 
marginal issue; instead, the far more fundamental problems of the 
relationship between state and individual had to be refaced. Even 
the Japanese-American war, whose origin was supposedly devoid 
of ideological conflicts, soon began to show that more than eco¬ 
nomics was involved when extreme Japanese nationalism claimed 
leadership over all Asia on the grounds of racial and divinely 

3 



4 HOW FOREIGN POLICY IS MADE 

pre-ordained superiority under the principle of Hakko Ichiu. 

The participation of the Union of Soviet Socialist Republics on 
the side of the Western Allies in World War II created much con¬ 
fusion in tlie hearts and minds of many persons and prevented the 
Strug,^de from i)ecoming a clcar-cut issue between lineral democ¬ 
racy and tyrannical statism. The presence of essentially nondemo- 
cratic powers such as China—China being neither a democracy nor 
a capitalist state in the western sense—added to the intellectual 
and ideological mixup. The apparent toleration by the democra¬ 
cies of such Fascist disciples as Retain or P’rance^, a condition that 
was felt to be a necessary strategic expedient for the hard-pressed 
Allies during the first years of the war, produced even greater 
misunderstandings. 

All the more astounding, then, was the fact that the people in 
the western democracies could seriously assume that military vic¬ 
tory over the Axis would solve all major problems, and unfinished 
business could then be negotiated with ease and goodwill. Mean¬ 
while the Soviet leaders, strengthened through victory and the 
awareness of their vastly increased power, ignored the war weari¬ 
ness of their people and accelerated their plans for ideological 
coiujuest. 

Thus World War II did not act as a catalyst, unifying the vic¬ 
tors, but on the contrary prociuced an open split between the 
wartime allies, more or less along ideological lines, which resulted 
in the formation of two groups of nations. One group, controlled 
and dominated by the Soviet Union, adheres to the Marxist doc¬ 
trine in Leninist-Stalinist interpretation, aiming at a “classless 
society^’ and trying to achieve a sociopolitical kingdom of heaven 
on earth through the imposition of a ruthless totalitarian “dicta¬ 
torship of the proletariat.” The other group, led by the United 
States, is less uniform in its ideological coloration except that all 
its members are anti-Communist. It consists of nations practicing 

^ “A inv5.tic.ll conrcptimi, meaning th.it the peoples of the world should be 
brought under one ‘roof.’ 'Fhc roof was the symbol of imperial rule.” (Cf. 
K. Ixindon, of Conflut, The Macmillan Company, New York, 

>9+5* r- 9> F‘'riner Foreign Minister Matsuoka once stated: “Japan should 
take over nunagc.ncnt of the continent on a large scale, propagate Hakko Ichiu 
. . . and then extend it all over the world.” {Ibid.) 
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various shades of capitalist democracy and Fabian socialism j it is 
not completely free, however, of members with authoritarian 
tendencies that are at odds with the concept of liberal democracy. 

Luckily, the political influence and the potential power of the 
less democratic followers of the “western” group are of minor 
significance. Fundamental to the future development of the hu¬ 
man race is the ideological «ttuggle between the great leading 
antagonists of the two groups: the United States, which admits 
and encourages political and economic liberty, stresses the dignity 
of the individual, and has limited governmental controls that are 
invariably intended as a safeguard for rather than a threat to 
freedom; and the Soviet Union, which sacrifices the individual to 
the state and unhesitantly utilizes its citizens in any manner to 
further the political, economic, and social objectives inherent in 
the Marxist-Leninist doctrine of a collectivist society, where indi- 
vidualism is an arch sin.^ 

As a result, political differences can no longer be ironed out 
through economic agreements as nineteenth century politicos be¬ 
lieved, for economic philosophy is but a manifestation of political 
creeds. In an age of ideological conflicts, politics and economics 
are but different sides of the same fabric; a change of economic 
principles reflects a related change of political principles. Hence 
moral suasion can no longer be expected to achieve compromise, 
since it is in the nature of a dogma to remain unalterable whereas 
democratic rationalism can allow for adjustments and compromise. 

In view of these grave conditions, the coresponsibility of demo¬ 
cratic citizens for their countries’ conduct of foreign affairs has 
become increasingly crucial. There are, however, some aspects 
of foreign policy that must be understood if its substance is to be 
fully appreciated, namely, how it is made and how it is imple¬ 
mented. The apparatus designed to develop policies and the tech¬ 
niques employed to apply or enforce policies are more complex 
than often supposed. In fact, the task of co-ordinating local- 

^ Speaking before the Air Policy Commission in Washington, D.C., on Novem¬ 
ber 11, 1947, Gen. Dwight D. Eisenhower said: “The problem today is a conflict 
of ideologies, on the one hand based around the dignity and rights of the individual 
and on the other the rights and power of the state.” 
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ized policy decisions into a national policy, applicable to global 
conditions in times of continued and almost unrelieved stress, re¬ 
quires almost superhuman efforts. How simple were the princi¬ 
ples that governed international relations even a few decades ago 
when compared with those of an era that must cope with political 
religions, atomic energy, and a wide disparity between techno¬ 
logical progress and ethical growth. 

It is perhaps this very complexity and cross relationship of 
problems that have prevented peoples all over the world from 
attaining as much understanding of their governments’ conduct of 
foreign affairs as they might otherwise have done. Although cer¬ 
tainly far more alert to matters of international significance than 
were their fathers, most contemporaries arc still surprisingly far 
from recognizing the full meaning of basic policy decisions and 
farther from realizing how and why such liecisions have been 
reached. With so much to lose and so much at stake it is surpris¬ 
ing that Americans, particularly, have permitted themselves too 
long to escape the problems of a violently changing world. Only 
with great reluctance, and as a result of repeated shocks, have a 
significant number come to realize that indulgence in the great 
game of domestic politics at the cost of interest in foreign relations 
is a luxury that can no longer be afforded. Yet one of America’s 
foremost opinion experts. Dr. George H. Gallup, has stated that 
“On many subjects, particularly those dealing with foreign affairs, 
the public often reveals an amazing lack of interest and knowl¬ 
edge.” As an example he discloses that after four months of 
discussion of the European Recovery Program, “one-half of the 
voters say that they have not heard or read about it. . .” and “only 
one person of six who says he had heard about the Marshall Plan 
really has a fairly good conception of it.”^ It is a foregone conclu¬ 
sion that many of those who do know something about the Euro¬ 
pean Recovery Program and its administering agency, the 
Economic Cooperation Administration, have little or no idea how 

“ Conference on The Citizen’s Participation in Public Affairs, September 29 
and 30, 1947, published by New York University School of Law, January 1948, 
pp. 19-24. 

•* Ibid. 



THE MEAHIHG OF FOREIGN POLICY 7 

and why such a manifestation of basic United States foreign policy 
may have developed before being announced and executed. 

In a democracy the character of the government is decided by 
the will of the majority, for a democratic government is bound 
ultimately to follow the will of the majority if it wishes to remain 
in power. If this majority is not sufficiently well informed, it can 
make grave and even disastrous mistakes. It is a popular fallacy 
to assume that a majority, whatever platform it may adopt, can do 
no wrong. A multitude of misinformed men and women can as 
easily commit errors as can an individual.® 

The possibility of being wrong increases in proportion to the 
lack of general knowledge and current information. In the history 
of popular influence on foreign affairs, there has seldom been a 
surplus of cither information or understanding. Democratic gov¬ 
ernments, as a rule, have had little help from an enlightened public 
when they have been faced with vital foreign policy decisions. 
The fact that so little is known about the aspects and techniques 
of policy formulation and execution is perhaps at the bottom of 
such failure.® 


There can be no doubt that individual man has succeeded much 
better in legally institutionalizing relations with his fellow men 
than have communities with other communities, or in postmedieval 
times nations with each other. During millenia of slow, painful 
growth, human life has produced a body of usages, taboos, and 
laws whose authority man usually has accepted because he has 
felt that this has been essential for his own protection. 

However, he has accepted the law of his own community only. 
He has refused to be guided by the law of outsiders who did not 
believe in his own taboos. Nevertheless, his law has not remained 
eternal: it has changed through evolution or revolution. But so 
long as it has existed, it has reigned supreme. It has been effec¬ 
tive because it has been imposable. 

The laws and customs determining the relations between 
® Cf. Chapter II, “Public Opinion,” p. 46 ff. 
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groups or nations, although achieving quite definite shape and 
substance in the course of the past three centuries, differ pre¬ 
cariously from the laws pertaining to individuals in that they are 
nonenforceable. This does not mean that international law is 
an illusion. Indeed, there arc many instances testifying to the 
fact that some practices of international law have become firmly 
entrenched and that the covenants on which it is based or the 
usages that helped to evolve the covenants have become parts of 
national laws. Philip C. Jessup takes pains to emphasize that the 
number of unpublicized cases where international law has been 
upheld is much higher than the superficial ol^server may assume. 
Spectacular breaches of treaties, ever recurring wars, and “The 
oppression of the weak by the strong are the headlines of the 
daily press and of the history textbooks,” ^ but they present only 
a part of the jjicture, if the most spectacular. 

Most disputes hetw'cen nations are of a political rather than a 
legal nature. The legal ones are, as a rule, justiciable, because 
they do not necessarily constitute fundamental conflicts between 
national interests. The political disputes, however, affect such 
interest and are therefore, in the majority of cases, non justiciable 
for there is no way of enforcing the law except by armed inter¬ 
vention. Naturally, legal rights and political differences fre¬ 
quently overlap, which is the reason why international jurists have 
felt that, since legal disputes may well be political in nature, the 
difference between justiciable and nonjustlciable conflicts should 
be explained by the existence or absence of law.*^ Absence of law, 
in the international realm, would mean virtual uselessness of 
treaties or agreements. It is at this juncture that the makers of 
foreign policy are of necessity affected by the degree to which 
international law is recognized and applied by the governments, 
the countries they are concerned with, and by the extent a nation 
will subordinate its sovereign rights to international law. 

International law can be considered an attempt to help adjust 

^ P. C. Jt’ssup, M u,!ern L.i:v of Njtions, The Macmillan Company, New York, 
19+8, p. 6 If. 

" L. Oppenheim, IntfrrutionJ Lacc (H. Lautcrpacht, cd.), Longmans, Green 
and Co., Now York, 1944, \’ol. 11 , p. 4 ff. 
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a nation’s interests to those of other nations. In this sense, it is 
in part the foundation, in part the aim, of foreign policy. To 
what degree international law may be justiciable, therefore active, 
will depend on foreign policy decisions. The interpretation of 
international laws, treaties, and agreements, as much as their crea¬ 
tion, is subject to the consent and good faltii of the contracting 
parties. If a nation believes that it must r'.nounce a treaty or 
disagree with its interpretation, it renders the law non justiciable, 
or passive, for all. The creed of sovereignty is still strong enough 
to break the law of nationsj a ‘Ve-examination of international 
law would involve an alteration of the traditional notion of 
sovereignty.” ® Under the concept of sovereignty, international 
law remains subject to the consent of those for whom it was 
• reated and to whom it is to be applied. If one of the parties sees 
fit to break the law, there is little other nations can do, except to 
apply pressure vis-a-vis weaker nations or go to war. 

Most law stands or falls with the character of its interpretation 
and the effectiveness of its execution. Moreover, every law is 
interpreted according to prevailing social and political concep¬ 
tions. Thus governments and people in the orbit of Christian 
civilization—or a civilization akin to it—understand the principles 
of international law in similar terms, much as they may have been 
divided with regard to their national interests. The emergence 
of political religions, or ideologies, that led to the establishment 
of totalitarian states has largely eliminated this common ground 
and therefore caused a considerable setback in the development, 
recognition, and strengthening of international law. To what 
extent Nazi-Fascist interpretation of such law has veered away 
from the norms is a matter of record. So far as the Soviets are 
concerned, it has been frequently demonstrated that their legal 
interpretations, based upon Marxism, differ totally from those 
that grew out of Roman, Canonic, Civil, or Common Law. That 
is to say, certain over-all provisions may well be adopted by both 
Western powers and the Union of Soviet Socialist Republics, but 
when it comes to the practical application of the articles, there 

® Jessup, op. cit,, p. 13. 



10 HOW FOREIGN POLICY IS MADE 

seems to be little basis for agreement between the representatives 
of parliamentary democracy and those of the dictatorship of the 
proletariat, or its satellites. 

This means that the ideological cleavage has divided the civil¬ 
ized world into two groups, adhering respectively to pro- and 
anti-Commiinist legal philosophies.^" Each camp will no doubt 
provide interpretations of international law that can appeal only 
to adherents of its own school of thought. Since the basic 
principles of international relations in this time and age arc based 
upon the recognition of the integrity, independence, and equality 
of each sovereign state, large or small, Soviet ideological policy 
cannot but be diametrically opposed to such principles and cannot 
accept the basic maxims of the existing law of nations. 

It is especially these aspects of international law and relations 
that are of outstanding importance to non-Communist makers and 
executors of foreign policies. They are faced with the dilemma 
between public and private law, between national interests and 
international co-operation, between totalitarian and democratic 
ideologies, between scientific progress and the stagnation of uni¬ 
versal ethics, and, particularly, between concise legal requirements 
and what Mr. Justice Cardozo called a “twilight existence” of 
international law. On the other hand, the totalitarian adminis¬ 
trators of foreign policy, who are but the executive agents of their 
policy making party leadership, would claim that in a world with 
different coexisting ideologies traditional international law is 
merely a temporary expedient of capitalist society, and that the 
ultimate law of nations should be subordinate to and co-ordinated 
with the world-conqucri.ng political religion: communism. 

Briefly, some of the paramount and most urgent objectives of 
non-Communist statesmen in international law are: 

I. The compilation, co-cjrdination, and organization of existing 
agreements between nations into one coherent and universally 

It need hardly be mentioned that the non-Communist group comprises a wide 
variety of legal views in both the (Xcident and the Orient, Common to this group 
is, however, the rejection of a law that is conceived as an instrument of Marxist 
materialistic dialectics. 
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II 


applicable body of law, in other words, the codification of this 
law. (The United Nations has set up a committee to work on 
this complex problem.) 

2. The creation of an international instrument for the enforce¬ 
ment of international law in accordance with Chapter VI 1 , 
Article 47 of the United Nations Charter. This article provides 
the legal basis for the establishment of an international police 
force subject to call by the Security Council. However, although 
the effort to restrict national sovereignty voluntarily for the sake 
of peace is highly commendable, it must not be forgotten that a 
call for action of this police force depends, to date, upon the 
unanimous consent of the great powers that are permanently 
represented on the Council. (Three years after the United Na¬ 
tions Charter became international law, such a police force had 
not been set up.) 

3. The application of international law to individuals. While 
the law of nations is looked upon, as a rule, as applicable to the 
intercourse of sovereign nations, it also concerns individuals in 
their relations with states.” It is realized that the solution of this 
vexing problem, which would imply the relinquishment of a na¬ 
tion’s rights over its own citizens in favor of an international body, 
is as far from fulfillment as the relaxation of sovereignty. (How¬ 
ever, one may perhaps suggest that the Nuernberg trials in 1946 
and 1947 set an important precedent. For the first time, individ¬ 
uals were held responsible for their actions, or toleration of 
actions, that concerned other nations.) 

4. The acceptance of the International Bill of Rights by all 
member nations of UN as national law. (This Bill of Rights, 
sponsored by the Kconomic and Social Council, has been passed by 
the General Assembly on December 10, 1948. However, its adop¬ 
tion by the member nations is not compulsory since the General 
Assembly has merely advisory powers. The main obstacle work¬ 
ing against a universally valid civil rights legislation is the dif¬ 
ferent conception states have of the value of the individual. 
Against the democratic state’s ideal of the dignity of the individ- 

Cf. Jessup, of, cit.y p. 17. 



12 HOW FOREIGN POLICY IS MADE 

ual, to whom the state is servant rather than master, is pitted the 
totalitarian conception that the state, representing society as a 
whole, is of overpowering importance and that the individual is 
but a cog in its wheel.) 


The ideological split between the great powers has so con¬ 
fused international relations that the United Nations seems 
unable to develop into a mature world forum, where disputes 
can be resolved without resort to violence. Because of this, after 
a short period of high hopes on the part of the democratic peoples, 
the organization has lost much influence. This unfortunate de¬ 
velopment has forced statesmen to adjust their policies only 
perfunctorily to LJjiited Nations provisions, if not to bypass the 
organization altogether. Consequently, the political strategy of 
the men who are responsible for their nations’ relations with other 
nations is still concerned with power rather than with reliance on 
the goodwill of their neighbors. In other words, all the com¬ 
ponents of power in the possession or control of a nation will be 
weighed and compared with those of the power of other nations. 
The result of such considerations will then prompt the policy 
maker to see whether he can achieve a balance between the power 
of his own nation and his friends, and that of other nations and' 
their friends. This balance of power has been much maligned but 
so long as international co-operation has not achieved a status of 
quasi-world government, it seems to remain the safest means to 
insure peace, and to secure a nation’s minimum aspirations. 


DEFI NITION 

A nation’ s jgrejgn policy deter mines its course of action vi s-a-vis 
other nati ons. It is a program designed to achieve the best possible 
position for the nation by peaceful means, or by means short of 
war. In other words, it expresses the sum total of those principles 
under which a nation’s relations wath other nations are to be 
conducted. War is an indication of the failure of a policy or of 
unsuccessful attempts to execute a policy. In democratic inter- 
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pretation, war is not considered a policy j however, the threat of 
war plays as great a role in policy making as a government’s 
concern with the war potentials at home’and abroad. Funda¬ 
mentally, the foreign offices are departments of peace. When 
they fail to preserve peace, the departments of war take over. 

The fundamental policy objectives of every sovereign nation 
are the preservation of territorial integrity, the maintenance of 
political independence, and the attainment of a reasonable stand¬ 
ard of living for the population. These arc, of course, rock-bottom 
requirements, essential for the continuation of national life. As 
such they are premises rather than objectives. Over and beyond 
these requirements, national foreign policy will formulate and 
try to achieve its aims in accordance with its historic aspirations, 
its ideological doctrines, and its physical conditions. 

A workable foreign policy can never be static. Therefore, to 
build a policy on a status quo is an illusion that can lead only to 
disappointment, if not disaster. For nations, like human beings, 
are born, live through periods of adolescence, become mature, and 
die. Stand-still acts as a cancerous disease on a nation’s body. 

The birth of a nation is coincidental with the establishment 
of its territory and the recognition by other powers of its political 
independence. The process of growth may begin inside the newly 
drawn boundaries and aims at the consolidation of the nation’s 
political, socioeconomic, and cultural status. But this process need 
not be completed before the new nation begins to look for objec¬ 
tives beyond its frontiers. Once consolidated, its government may 
feel that future security will depend on the achievement of 
objectives such as the possession of military bases or natural re¬ 
sources abroad, and it will then proceed to formulate its policy 
accordingly. It may also want to export its political ideology. 

Such aggressive policies are termed “dynamic.” It is easy 
enough to chart a dynamic course in international relations, but 
it is quite another matter to apply it. For its execution depends 
first of all upon internal support and secondly upon the attitudes 
of other nations, whose policy may well provide for measures to 
check the advance of would-be usurpers of their national interests. 

Every sovereign nation’s foreign policy will maintain a mini- 
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mum but aim at a maximum of security and prosperity. Between 
these extremes, policy must maneuver. If it is conceived rigidly, 
excluding compromise, its adjustments to world conditions are 
only apparent and tactical. If it is flexible and nondogmatic, it has 
room to develop alternative solutions while still remaining within 
the framework of the national philosophy. 

But every foreign policy that is not running amuck will have 
to bring “into balance, with a comfortable surplus of power in 
reserve, the nation’s commitments and the nation’s power.” 
The estimate of such power cannot be based upon actual (or 
absolute) values but must take into account relative values. A na¬ 
tion must compare its own resources with those of other nations 
in order to arrive at a realistic estimate of its strength. If it has 
the power and resources, it will try to formulate policies designed 
to neutralize overly powerful states, that is, it will either increase 
its own strength to match the opponent’s or seek to sap the op¬ 
ponent’s surplus power. In other words, it will try to balance 
the poveer, 

A hundred years ago such balance could be achieved regionally 
but this is no longer possible. Foreign policy in the twentieth 
century will have to work out principles for the balancing of 
power on a global scale. Thus foreign policy has become world 
politics. 

It is clear, therefore, that a nation’s foreign policy embodies its 
over-all political, economic, and military strategy. It is, in fact, 
the essence of a nation’s political philosophy, economic system, 
psychological attitudes, scientifle status, and cultural traditions. It 
has of necessity an unalterable core that reflects its national existence 
and/or ideology, but its superstructure allows for flexibility, ad¬ 
justments, and alternatives. 

b'oreign policy “never can, or never should, be divorced from 
strategy.” To a nation’s life war is like a threatening disease, 

’=\V. Lippniann, U.S. Foreign Policy: Shield of the Republic, Little, Brown 
.iiul Company, Boston, 1943, P- 9- 

” E. H. Carr, The Twenty Years* Crists, 1919-1939, Macmillan and Co., 
r.onJon, quoted by H. and M. Sprout, The Foundations of National Power 
Princeton University Press, Princeton, N. J., 1945, p. 32. ’ 
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and the thought of it is ever present in the minds of responsible 
statesmen. It is true that war has been condemned as an instru¬ 
ment of foreign policy and that it is genuinely hated by the vast 
majority of human beings. It is true that, in historical perspective, 
wars have not always solved long range problems but have often 
added to their confusion. It therefore remains the most distin¬ 
guished goal of foreign policy to achieve its objectives without 
resort to arms. One may perhaps compare national foreign policy 
with national law. The application of each requires interpretation. 
Interpretation must be flexible without violating the spirit and 
substance of the law. 

(At this point it seems necessary to emphasize that a clear dis¬ 
tinction must be drawn between foreign policy and diplomacy. In 
contrast to foreign policy, which is the program of outlining a 
nation’s principles and aims in international relations, diplomacy 
is concerned with the implementation of policies in the policy 
makers’ target area. Diplomats, as a rule, contribute heavily to 
the political thinking of the responsible statesmen and sometimes 
considerably aid them in evolving and formulating policies. Yet 
diplomats cannot be considered policy makers in the proper sense 
of the term.) 

Although the formulation of a foreign policy may be caused 
by a variety of elements, no policy maker can attempt to proceed 
without keeping in mind some basic factors that impose limitations 
upon his planning and, to a considerable extent, predetermine his 
course of action. These factors are partly measurable in scientific 
terms, partly imponderables full of uncertainty. 

One group of such factors comprises conditions arising out of 
a nation’s physical, economic, and human geography, its commit¬ 
ments to history and tradition, and the status of its technological 
advance. The appraisal of these factors must, of course, be both 
absolute and relative. 

Another group of factors contributing to policy formulation 
deals with the internal conditions of a country, public opinion, 
economic and military policies, and a host of influences from gov- 

Cf. Chapter VI. 



16 HOW FOREIGN POLICY IS MADE 

ernmcntal agencies and pressure groups that are not themselves in 
charge of foreign relations. These factorSj too, must be appraised 
from both absolute and relative standpoints. 

A third group is concerned with such intangibles as the “na¬ 
tional mind”—of which policy makers are part in so far as they 
represent the character and attitudes of their nation. This group 
also has to do with the explosive issue of political ideologies and 
national morale. Again, the policy makers, in order to utilize an 
appraisal of their own nation fully, must be as familiar as possible 
with the political or social imponderables of other nations. 

To ensure a clear understanding of the complexity of policy 
making, it will be necessary to examine these factors separately. 
It should, however, not be inferred that they constitute separate 
problems. On the contrary, all details arc part of an integrated 
whole, and only for the sake of systematic discussion have they 
been pigeonholed in the following pages. 

UASIC ELEMENTS 

Physical Geo ^^raphy . Among the immovable and inescapable 
bases Tor the formulation of a national foreign policy are: the size 
and location of the territory, accessibility and character of the 
frontiers, climate and population (density and character), natural ' 
resources, capacity of industrial production, and transportation 
facilities. In themselves, these factors arc of limited value, and 
only in comparison with other nations, near and distant, will they 
become of strategic importance. 

Great nations ac(|uired much of their powers because geographic 
location afforded them a dominant strategic position, access to sea 
lanes or iAtracontinental transport routes, and control over vital 
natural resources. Inevitably, nations with such advantages found 
themselves endowed with influence of more than local character, 
provided that their internal conditions permitted an intelligent 
and orderly organization for the exploitation of such privileges. 
Hence the chief concern of policy makers for the physical geog¬ 
raphy of countries extends primarily to large powers rather than 
to small or middle nations, except where strategic considerations 
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focus special attention on a particular area. For, regrettable as it 
may be, smaller countries no longer lead an entirely independent 
political life. They must eventually decide with which group of 
nations, that is, under what type of leadership, they will wish to 
combine forces. Such decisions have become imperative in view 
of the prevalent ideological conflict. 

For example, the small and middle states in central, eastern, 
and southeastern Europe, being close neighbors of the Soviet 
Union, had little choice but to become Soviet satellites. The small 
western European states, being in a position to reach their decision 
freely, and remembering the catastrophic effect of their neutrality 
prior to World War II, joined forces with the western powers. 
Their predilection for the West is natural as they belong, by 
tradition and attitude, to western democracy but they also bank 
on the West’s proclaimed principle of equality of all nations, 
large and small. 

That this ideal could not be fully achieved in practice was due 
mainly to the position of the chief framers of the UN Charter, 
who insisted that only the big powers are in a position to either 
conduct or prevent large scale wars. The organization of the 
Security Council of the United Nations is a logical result of this 
reasoning: only the big nations (the United States, Great Britain, 
the Soviet Union, France, and China) are permanently repre¬ 
sented, the six remaining seats of the council being filled by 
representatives of the small member states of the United Nations 
through election and for no longer than two years. In other 
words, world politics has become a monopoly, of sorts, of the 
most powerful states. Little chance is left to small countries to 
chart their own course, except in limited fields. 

Although it is true that a fairly large territory is a sine qua non 
for any nation aspiring to be a big power and that topographic 
and climatic conditions are further important factors for the deter¬ 
mination of political, economic, and military power, size by itself 
is not necessarily a symbol of might. A vast land such as China 
with its hundreds of millions of inhabitants is a great power in 
name only. So was the Ottoman empire. In both cases, the weak¬ 
nesses of social and industrial organization prevented the govern- 
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ments of those countries from marshaling their potential strength. 
On the other hand, European great powers were, or are, much 
smaller in size than the American or Eurasian territories of the 
United States or the Soviet Union, yet they were able so to 
increase their natural resources and to develop such a degree of 
industrial and military efficiency that they became world powers 
in fact, and formulated their foreign policy accordingly. 

Thus, while a country’s physical geography determines its 
political potentialities, only those large countries with an efficient 
administration and a popularly accepted or state-enforced national 
philosophy will be able to organize their potentialities and put 
them to use. On the other hand, lack of a generally accepted pat¬ 
tern of belief and lack of efficiency will result in ultimate deterio¬ 
ration. 'rwentieth century Russia is a case in point; the same 
country that under Czarist rule collapsed on German attack was, 
under Soviet rule, al)le to muster strength enough to turn back 
an even more powerful German onslaught and become the dom¬ 
inant power on the continent. 

A country’s size and geographic location produce by themselves 
political problems. A state, we know, is not an inanimate thing 
but rather like a living being. Thus a group of states form a com¬ 
munity of nations as a group of individuals form a community 
of men. Changes in human relations and concepts produce ‘ 
changes in the character and organization of the communities; 
exactly the same is true of sovereign nations: their relations are 
bound to change as the rise or fall of their own and other states 
creates new conditions in the regional or global “environment.” 
There have been several occasions in modern times when tradi¬ 
tions were shattered and old established principles were revolu¬ 
tionized. In particular, such unheavals occurred through the 
introduction of new technicjucs of communications and transporta¬ 
tion. Once the barriers of oceans, mountains, and deserts could 
be easily and speedily surmounted, once distance was being 
conquered, the political position of every country naturally had 
to lie re-evaluated by its leaders. 

The technological revolution of the twentieth century has made 
accessible remote parts of the world and, at the same time, has 
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opened the road for peoples off the beaten track to approach what 
Simonds and Emeny call “the world that matters.” In com¬ 
bination with the ideological revolution, it may well lead to an 
entirely new formation of geographical power centers. P"or ex- 
• ample, successful Soviet pressure and the civil wars in the Middle 
East and Asia may conceivably result in a rediscovery of Africa 
south of the Sahara as a base of political and economic power of 
some western states. Indeed, air trips from London to Kenya 
take 14 hours, from Dakar to New York 15 hours. And as 
western civilization seems to be moving away from its cradle, the 
Mediterranean, which for thousands of years was the Old World’s 
most important seaway, it may well move westward and establish 
itself on three main bases facing the Atlantic: western Europe, 
the Americas, and Africa. Such a development would rearrange 
the political map of the earth and shift the emphasis of national, 
colonial, and global politics as radically as did the fall of the 
Roman Empire or the end of the power of the Medieval Church. 

This speculative vista of possible developments, as some policy 
makers may or may not anticipate it, is only one of the large 
redeployments of western power and culture that the revolution¬ 
ary developments of the first half of this century may necessitate: 
a complete revision of traditional world-political conceptions. This 
does not preclude some of the time-honored factors of a nation’s 
territory and location from retaining political and strategic signifi¬ 
cance for quite a while. In contemporary policy making it still 
matters whether a nation is an inland power or has easy access to 
the seaj whether boundaries are determined by political dictate or 
are topographically natural and ethnically justifiedj whether a 
country’s resources and production centers are conveniently sit¬ 
uated or clustered around congested areas} whether a nation’s 
capital is strategically exposed or comparatively well protected} 
whether unfortified or easily accessible frontiers face friendly, 
neutral, or hostile neighbors. Although the advanced techniques 
of locomotion have demonstrated that distance and natural bar¬ 
riers have lost much of their former meaning, they will in all 

F. H. Simonds and B. Emeny, The Great Powers in World Politics, Ameri¬ 
can Book Company, New York, 1935, p. 50 ff. 
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probabiJity, at least during the last part of this century, retain 
sufficient importance to affect short-range policy decisions. 

Economic Geography. The estimate by policy makers and 
strategics of n(jt onTy~physicaI geography but also economic val¬ 
ues must be relative rather than absolute. Factors such as the 
quality and quantity of a nation^s natural resources, the degree of 
its industrial skill (“know-how”), the availability of manpower, 
and its ability to feed itself become politically significant by con¬ 
trast with the economic potentials of other nations, whether 
friends or foes. I laving made an estimate of his country’s rela¬ 
tive strength, and realizing what it means in terms of national 
defense, the {)olicy maker will then know how far he can go in 
enforcing his policy, whether he must reduce his aspirations or 
beat a political retreat until he has regained strength either by 
marshaling his own forces or by concluding agreements with 
friendly powers that would improve his bargaining position. Or, 
on the other hand, if he finds his pt^ition strong he may feel that 
he can be bold and rely on the knowledge that his opponents 
know his powers and will act accordingly. 

'Fhe more nearly balanced a country’s economy is, the stronger 
it will find its position. Theoretically, in a balanced economy 
industrial and agricultural production are about evenly matched, 
creating a condition in which the state’s own natural resources- 
and Industrial capacities furnish all the commodities required, 
and in which the combined agricultural facilities can supply food 
that may be needed. Surplus production may be exported in 
peacetimes for the purchase of imported luxuries or stockpiling 
of scarcer materials j in crises it may serve to obtain foreign cur¬ 
rency or lx; bartered for strategically needed goods. 

I'or a variety of reasons, no country on earth can or will 
produce all the raw materials and commodities that its economy 
consumes. As a result, there exist only few relatively balanced 
economies in the world. The United States and the Soviet Union 
may be considered as so privileged. Although the level of pro¬ 
duction in quantity and quality is infinitely higher in the United 
States, the Soviet Union unquestionably possesses the potentialities 
of self-sufficiency. 
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Most other countries, not excluding those of political and 
strategic importance, do not have a balanced economy. They may 
have to import vital raw materials to keep their industrial 
establishments humming. They may be compelled to supplement 
•their basic commodities with imports of “luxuries” which have 
become necessities (coffee, cocoa). 

Examples of overwhelmingly industrial economies are Ger¬ 
many, Japan, and England. Most central, eastern, and south¬ 
eastern European states within the Soviet orbitand also the 
countries south of the Rio Grande are predominantly agrarian. 
France’s industrial power is not too strongj its agricultural poten¬ 
tial outweighs its production of raw materials and manufactured 
goods. Italy is still worse off, in that neither its industry nor its 
agriculture seems able to keep the national economy in healthy 
balance, for it must import nearly all of its fuel, raw materials and 
considerable quantities of food. Somewhat surprisingly, there is a 
possibility that postwar Poland may develop a balanced economy 
of sorts if the Soviet Union will permit it. Poland lost eastern 
agricultural areas to the Ukraine but gained in the west by incor¬ 
porating former German industrial regions. 

The preceding are some rather generalized considerations and 
examples, but it should be understood that a classification into 
cither industrial or agrarian economy is subject to amplification 
and variation in detail, which may possibly modify the economic 
significance of a country, particularly in the eyes of the strategist. 
Moreover, to attempt even a cursory analysis of national 
economies with respect to strategic considerations would overstep 
the limits of this brief discussion. 

An unbalanced economy can hardly be balanced through the 
exploitation of territorial possessions overseas. In former times, 
colonial empires could artificially restore a certain balance in the 
motherland, if it did not exist there j but in the twentieth century, 
many dependent territories have fostered nationalism, acquired 
self-rule, and no longer need tolerate exploitation. Internation¬ 
ally sanctioned trusteeships have done as much to change the 

Except areas such as Bohemia and Moravia in Czechoslovakia or the Polish 
controlled (former German) Silesian industrial region. 
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status of colonies as have world public opinion and a growing 
consciousness of international morality on the part of the colonial 
powers. As a result, many dependent territories have lost their 
original value and have even become liabilities. Today, colonies 
or semidependent territories often cost their protectors more 
money than can be made from them. Thus great empires show a 
tendency to disintegrate into co-operative groups of territories, 
with the motherland merely being p^imw inter pares}"^ In war¬ 
time, overseas possessions may prove to be of military value (air 
bases) but the defense of transportation routes is costly and the 
pobricaJ reliability of many dependent peoples open to doubt. 

Military and political leaders will want to survey the world’s 
natural resources, the deficiencies or surplus of nations in these 
materials, and the ways and means of transportation to and from 
these crucial areas. They know that a nation that lacks food or 
raw materials will want to make certain that it can import them 
from abroad and that consequently it must try to establish the most 
economical, most easily protected, and fastest routes of communi¬ 
cation for its ^Mife lines.” h.ach nation will plan its foreign policy 
accordingly. Aside from the consideration of the other countries’ 
elToi-ts, each state will attempt to conclude agreements with key 
nations so as to be sure of unimpeded continuation of its traffic 
and provide for the safest possible routes in wartimes. Such' 
agreements cannot easily be enforced, even by powerful nations, 
h'xpcriencc shows they are best negotiated on the basis of mutual 
self-interest and upon a businesslike give and take. They are 
essentially political measures to strengthen and balance strategic 
potentials, and their economic aspects are often secondary. 

Policy officials are, as a rule, highly sensitive to the extent and 
nature of economic stability or fluctuation in other important 
nations. Prosperity and depression are subject to political inter¬ 
pretations and possible policy revisions. Just as in a community 
of individuals sharp differences between living standards will lead 
to deterioration of social relations and general unrest, so policy 
formulation will be influenced by the divergency of the economic 

This has happened in the British Commonwealth of Nations; it is about to 
happen in the French empire. 
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level of the “haves” and the “have-nots.” A prosperous country 
is pretty safe from ideological penetration by rightist or leftist 
fotalitarians, but a people who have to cope with want, unemploy¬ 
ment, and hopelessness are especially susceptible to such attack*:. 
It is understandable that Soviet policy makers arc following 
economic conditions in the United States wivi' keen interest be¬ 
cause, from their point of view, another American depression 
would just about put the American people at their mercy—or so 
they hope. 

Within a combination of states, the economic status of each 
member is pertinent to the maintenance of the balance of power. 
It has happened that statesmen have had to achieve political 
objectives through economic action. In such cases, political and 
’'cnnomic objectives are merged, as demonstrated by the brilliantly 
conceived American plan to help European recovery and thereby 
accomplish an economic stabilization that would in itself serve 
as the most effective answer to the call of Communism. 

To sum up, it may be interesting to quote some of the “funda¬ 
mental factors that come in operation in modern war . . . as 
outlined by the Preparatory Commission on Disarmament of the 
I.eague of Nations, the consideration of which will be uppermost 
in the minds of the statesmen who are charged with policy 
formulation as well as of the diplomats who are responsible for 
that policy’s execution: 

(1) The extent to which it [the state] is self-supporting (for instance 
as regards fuel, foodstuffs, raw material and manufactured 
goods), and the extent to which, as a result of its means of trans¬ 
port and the freedom of communications, especially its communica¬ 
tions by sea, and of its financial strength, it can obtain the 
commodities of every kind in which it is deficient from abroad. 

(2) The geographical situation, the configuration of its territory, and 
the development of its system of means of communications of every 
kind, which might enable or prevent it from rapidly moving and 
supplying its forces. 

(3) The capacity of a country to produce or import war materials in 
war time . . 

Report of Sub-Committee A of the Preparatory Commission of Disarmament, 
League of Nations document C 739.M 278, 1926, IX No. 16 CPD 28, p. 12 ff. 
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Human Geogr aphy (Demography^. Foreign policy does not 
only consider facts and figures. It deals primarily with human 
beings, for countries mean people. Policy is made to act for and 
upon people and it is therefore understood that the policy makers 
take into account how many persons live in a given area and under 
what circumstances, whether they arc currently tending to increase 
or decrease in numliers, and also, what kind of people they are. 
Human geography, like physical and economic geography, de¬ 
mands comparative study and psychological analysis. Without a 
reasonably accurate estimate of demographic conditions at home 
and abroad, policies may be evolved on unsound premises and thus 
seriously endanger national security. 

Modern demography is no mere compilation of population 
statistics. Figures on the density of population in given areas or 
on the birth-death ratio in one country as compared with that in 
another tell only part of the story and are, in themselves, no 
reliable yardsticks for policy formulation. They must be con¬ 
sidered in conjunction with a nation’s physical, economic, and 
political geography, its scientific level and industrial intelligence, 
its ethnic composition and what is tenuously known as its “national 
character.” 

The density of population per square mile may for several 
reasons turn out to be of political concern. Overpopulated areas 
of highly industrialized countries have tended to expand, to 
acquire more “living space.” The former Axis powers excused 
their aggressive policies mainly on the claim that they were 
“young” nations, growing fast, and must have a chance to grow 
further—even though on the other hand they were doing every¬ 
thing possible to encourage a population increase. All three 
powers had definite objectives: Germany sought an outlet toward 
eastern and southeastern Kuropej Italy demanded adjacent terri¬ 
tory .across the Adriatic and attempted to revive the Roman 
b'mpire by controlling the Mediterraneanj Japan looked toward 
control of the Pacific and domination of China. 

There can be no doubt that these former aggressor nations were 
crowded in their national territory and that the slightest economic 
downward trend could easily be exploited by the governments to 
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Stimulate their peoples into a mood of near-frantic national claus¬ 
trophobia. On the other hand, these governments conveniently 
overlooked those opportunities that might have helped to solve 
the problem by diplomatic ways and means, as well as intelligent 
'self-help. After all, during the past three centuries Europe’s 
population has increased at least fivefold, from lOO million to 
5CC million souls, probably even more, in spite of the war cas¬ 
ualties.^® Yet it is an undeniable fact that during normal, peaceful 
conditions the living standard of contemporary Europeans is far 
higher than that with which Europeans had to be content two or 
three hundred years ago, when population was not very dense. 
In other words, with intelligent and co-operative action there 
should be increasing possibility for expansion in nonspatial terms 
because the advance of science, technology, and social organization 
has unearthed a multitude of opportunities for more people to 
live better within the boundaries of a given territory without the 
need for explosive territorial expansion. A country’s national 
resources are not per se fixed and constant. New discoveries may 
increase their yield or make them altogether dispensable. Popula¬ 
tion pressure is a relative factor j its validity depends mainly upon 
the fluctuation of political constellations, technological progress, 
and psychological conditions. 

Overpopulation alone need not necessarily generate dangerous 
political pressure. Should such pressure be nevertheless exerted, 
statesmen will have to look beyond the facade of statistics that 
may confront them. If the theory were correct that the “land- 
man ratio” is a true yardstick of a nation’s well-being, “the Argen¬ 
tine ought to have the highest standard of living and the greatest 
wealth per capita among nationsj and, if the land-man ratio re¬ 
ferred to minerals as well as land, Mexico would probably have 
the title to the most luxurious economic status, while Belgium and 
Switzerland would rank among the poorest countries in the 
world.” 

’®In the American Sociological Review of February 1944, Dudley Kirk gives 
the estimate that “in the past three centuries the population of the European race 
has increased sevenfold: from loo million in 1650 to 700 millions at the present 
time.” 

Brandt, War in Our Time, W. W. Norton & Co., New York, 19395 
quoted in H. and M. Sprout, of. cit., p. 42. 
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History has proved that frontiers are not eternal. The constant 
shifting of national territories and spheres of influence is probably 
a sign of vigorous demonstration of national life, bad as the con¬ 
sequences of such changes may be for weaker nations and individ¬ 
uals. Neither are the resources of nations immovable or 
unchangeable factors. Unplanned or excessive exploitation may 
deplete the resources but scientific or technological progress may 
increase their output. There is no such thing as the maintaining of 
a j/a/uj quo in the life of nations nor is such a static society espe¬ 
cially to be sought. A nation’s life expectancy depends not only 
on the number but also on the quality of its peoples, as every 
statesman of experience knows. 

Another aspect of population statistics calls for the close 
attention of long-range policy planners: the curve of proportional 
increase or decline of the population of the big powers whose 
political principles determine the state of international relations. 
Depopulation in particular is a serious problem because in the 
end it can and will upset the balance of power. French demo¬ 
graphic developments, as they compare with Germany’s, offer a 
classic example. About two centuries ago, France was the most 
populous and most powerful country in Europe, not counting 
Russia. It was first then, but now it is fifth. On the other hand, 
the German population increased in inverse proportion to the 
French decline. Thus in 1939, the Third Reich counted 80 mil¬ 
lion subjects against continental France’s 40 million. There is no 
indication that this decline has leveled off. Consequently, the 
elimination of German competition notwithstanding, France can 
hardly expect to achieve more than the rank of a second class 
power at best. Moreover this weakening of France also un¬ 
balanced the power ratio in Europe, much to the detriment of the 
balance of world powers and the struggle of western civilization 
against eastern communism. 

In view of this condition, the future of western Europe looks 
grim, for the nations west of Germany cannot cope with the pop¬ 
ulation increase in eastern Europe, which continues enormous in 
spite of the alleged loss of 26 million human beings by the Soviet 
Union in the course of World War 11 through death and lack of 
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births. Also, it should give men of responsibility cause to consider 
that the “reported birth rate in the USSR for 1938 was 38.3 per 
thousand population, or over twice that of the United States in the 
same year,” and that the Soviet average age just before the out¬ 
break of the war was 23 against the West’s 32. Population statis¬ 
ticians estimate that in 1970 the Soviet Union will have more men 
in the age groups between 20 and 34 available for military service 
than its six biggest European rivals together.*^ This serious out¬ 
look is further accentuated by increasingly better exploitation of 
natural resources by the Soviets and their slow but steady im¬ 
provement of industrial know-how and their use of scientific 
methods in agriculture. This not only means that Soviet forces 
will increase their effective striking power but it also implies that 
the USSR may be able to maintain the 250 million inhabitants, 
that it is expected to have by 1970. 

Policy makers watching for striking population changes will, in 
formulating their political course, associate demographic evidence 
with related problems. If the population increase of a big and 
dynamic nation goes hand in hand with progress of social organ¬ 
ization, political (or ideological) consciousness, and technological 
advances, other states may devise policies that would attempt 
either to neutralize such developments, to increase their own 
defensive strength, or to try to establish friendly relations with 
the developing power, if this last is historically or ideologically 
possible. In turn, the decline of a nation’s population may call for 
policy reverses so that the balance of power may be re-established 
through a new combination of alliances or co-operating nation 
groups. As a rule it is the population changes of leading powers, 
not of peripheral nations, that are regarded as pertinent to world 
politics. 

Considerations of these problems do not necessarily affect 
day-to-day policy making. They are primarily significant for 
long-view planning. Foreign policy does not always deal with 
contemporary problems j for the sake of continuity, it must lay the 

D. Kirk, “Population Changes and the Post-War World,” American Socio¬ 
logical Review, Februafy, 1944. 

^Ibid. 
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groundwork for the nation’s future security and prosperity. Fluc¬ 
tuation of population and concomitant trends in the country s 
power potentials are some of the most tangible indicators for 
future developments to be expected. They are excellent clues 
for the policy makers when they weigh the prospects of attaining 
their objectives and what methods they may best employ. 

Another problem of demography of prime importance for the 
development of policies—especially in Europe—requires the 
appraisal of the character and attitudes of national minorities— 
the ethnic question. There have always been minorities within the 
boundaries of a majority’s hegemony since well-defined national 
territories became nation states. For hundreds of years, migration 
—voluntary or enforced—has obstructed the development of 
complete hom<jgeneity. Besides, there has been a continuous 
intermixture of heteronational elements, especially among the 
many border regions of Europe. Some such groups, once 
established in national territories, have on occasion grown to be 
majorities, or even become nations themselves. Other elements, 
less lucky, were never absorbed and kept their culture identifiable 
by preserving their language and religion. 

Let us insert here that national homogeneity is by no means a 
premise for the existence or preservation of a modern state. The 
few relatively homogeneous populations in the world of today 
have been geographically isolated or inaccessible for a long period, 
as for instance the Scandinavian countries. But even in these areas 
blood admixtures from other B'-uropcan nationality groups have 
continually occurred. That the acquisition of national greatness 
has nothing to do with homogeneity of population or, as the Nazis 
called it, “purity of race,” is demonstrated by the United States 
and, to a degree, by the .Soviet Union. In both cases there is a 
preponderant element—Anglo-Saxon in the United States, Slav 
in the Soviet Union—that furnishes the basis of language and of 
cultural unity. But both consist of a multitude of national minor¬ 
ities, some of which manage to preserve their cultural traditions. 
While one or another minority may differ with the national 
majority in a variety of issues, they are on the whole adjusted to 
their countries’ political ideals and social organization. They have 
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consolidated their cultural inheritance but adjusted it to their 
environment. 

Where national minorities exist, they will be the subject of the 
foreign-policy maker’s attention, for their influence upon the 
majority with whom they live may be considerable—as has often 
happened in the United States. The understanding of them, their 
attitude toward the majority, and the majority’s attitude toward 
them, must be the aim of the men whose task it is to evaluate a 
country’s “national mind.” There are, on the other hand, groups 
that have done what they could to remain apart. They have 
stubbornly isolated themselves and even emphasized their 
grievancesi they are potential sources of trouble and have all too 
often been the cause of war. As a matter of record. World War II 
began when Hitler used alleged grievances of German minorities 
in Czechoslovakia and Poland as a pretext for attack. 

Such conflicts are not limited to Europej for example, ethnic 
struggles have disturbed the peace in the Middle East and south¬ 
east Asia. But they arc particularly dangerous in Europe as his¬ 
tory has repeatedly demonstrated. A look at an ethnic map shows 
that there are considerable numbers of national minorities in 
almost every European country, and the migrations of displaced 
persons have further added to dissension and confusion. Whether 
the population exchanges after World War II will reduce 
minority problems remains to be seen. There is some hope—but 
not much. 

Communist regimes in the eastern part of Europe attempt to 
eradicate the political significance of national minorities by sub¬ 
ordinating nationalism to international communism. Only time 
will tell whether the Kremlin’s orders can enforce ideological 
unity on a permanent basis in a part of the world that has been 
torn by strife between national groups since time immemorial. 

Even though freedom of worship has become an overwhelm¬ 
ingly accepted postulate throughout the Christian world, and the 
separation of the state from the church is recognized in many 
nations, the adherence of ethnic minority groups to religious be¬ 
liefs that are different from those of the majority has frequently 
created conflicts. For instance, there is the Transylvanian minority 
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in Rumania, whose Uniate Church was hotly attacked by the 
Greek Orthodox state church and has done much to give the 
Transylvanians a character different from the Rumanians and, 
for that matter, from the Catholic Hungarians. Among other 
religious minorities are the German Lutherans in Catholic, Greek 
Orthodox, or Russian Orthodox countries; the Mohammedans 
in Yugoslavia; the Christians in Moslem countries. Many of 
these groups have remained loyal to the creed of their forefathers, 
which has through continuous influence upon many generations 
produced (juite definite viewpoints and character traits, is account¬ 
able for their political orientation, and tends to perpetuate their 
distinction from other groups. 

Policy makers may have to observe these trends with attention; 
many aspects of the minority question might well provide per¬ 
tinent clues to the understanding of internal conditions of 
countries in the troubled zones of Europe and elsewhere. 

Tcchnolo^ and Ide olog y. Technology not only produces 
gadgets and devices: it alters social relations, modifies national 
attitudes, and changes human character. As new inventions be¬ 
come part of our lives, they create or demand new moral values— 
and they may destroy old ones. In this way, technology has con¬ 
tinuously influenced the life of individuals and nations. It has 
caused revolutions; it has enforced the reversal of policies and 
customs. It has raced ahead of human capacity to take stock of 
the meaning of new inventions and consistently outdistanced the 
progress of ethics, which would interpret the philosophical appli¬ 
cation of technological triumphs to human living. 

A twentieth century statesman searching for solutions of 
secmingl)' endless crises may want to look for historic precedents. 
When considering new technological developments that upset his 
political calculations, he may think of the far-reaching conse¬ 
quences of England’s Industrial Revolution. When trying to find 
parallels to the totalitarian upheaval of his times, he may ponder 
over the results of the French Revolution, which was an ideologi¬ 
cal explosion of sorts. He will not find such comparisons as 
helpful as he might wish, particularly when he realizes that in his 
own era he must cope with the coincidental effect of technology 
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and ideology—with the fact that at about the same time there 
occurred the release of atomic energy and the development of the 
specter of the greatest totalitarian menace of all. 

The impact of these events upon foreign relations—and for 
'that matter, upon the life of every human being wherever he may 
dwell—was bound to stun the policy maker’s imagination. Often 
rooted in an old tradition of conducting foreign affairs, he hesitates 
to diverge j certainly if he is to counter such unusual problems with 
unusual solutions, he will find little domestic support. Once 
again technology has outdistanced ethics and social conceptions, 
and the triumphs of science, instead of bringing nations closer 
together, have served to accentuate their dissension.^® 

It is not difficult to recognize why foreign relations in the 
twentieth century are so much more affected by technology and 
ideology than they could possibly have been in the past. The 
advances of science have made it necessary to re-evaluate a nation’s 
geography in the light of shrinking distances and the fact that 
topographical barriers and even the size of human resources have 
lost much of their former meaning. As supersonic speed has 
caught up with time and space, so too atomic energy has given 
birth to new universes, holding the promise of both better living 
and swifter disintegration. 

With these tremendous developments have come many other 
new techniques, which promise rapid change in many national 
economies. Raw materials are being made more useful and pro¬ 
ductive j substitutes have replaced original matter} new substances 
have been developed (such as those of the vast plastic world)} 
the quality and quantity of transportation has greatly improved. 
Since one can hardly say that human ethics has progressed at a 
similarly startling rate, it is upon technology rather than upon 
moral considerations that the policy makers and strategists tend to 
rely. “Today, mere numbers of men, or the possession of raw 
material, or the holding of strategic positions is not the essential 
source of power. Only those nations having scientists, engineers 
and skilled workers who are masters of the knowledge and skills 

Cf. N. Cousins, Modern Man Is Obsolete^ The Viking Press, New York, 
> 945 . 
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required for devising and operating intricate machines and chemi' 
cal processes can ade(]uately equip armed forces.” Consequently, 
the policy maker who must think in terms of power when formu¬ 
lating his program for action, has no choice but to watch the extent 
to which science may neutralize, if not devaluate, the geographic 
advantages his nation may possess. His decision will be all the 
more diffcult to reach since he will find himself in that transitory 
period where some of the old conceptions of international bC’- 
havior are still valid in one way or another, while new techniques, 
making progressively inoperative the old ones, have not yet 
brought forth a new pattern of thought to control adequately the 
enlarging technological forces. 

To ag'.>i"i'"ite matters, policy determination has to cope with the 
prolilem of ideological disputes, which make the application of 
jiolicies difficult if not impossible. Statesmen arc faced with the 
cner\’ating element of persistent uncertainty. There is no longer 
cemtinuity of purpose, for totalitarian governments may change 
their tactics at any time, necessitating corresponding changes on 
the part of n<)nt<jtalitarian states, which can never be entirely sure 
of the actual relationship of totalitarian tactics to fundamental 
policies. Iktween the two nation-groups there is an abyss of suspi¬ 
cion, which has led to many rapid changes of policies and of the 
men who make them. The resignation of a key figure in a foreign 
go\'ernmerit may compel policy makers in other countries to devise 
entirely new lines of political speculation or deduction. The 
change of power from one party to another in a key country 
may well account for the revision of national policy objectives. 

'rechnology and ideology have upset and confused conventional 
natiiinalistn. rechnology and ideology are by their very nature 
c\pansi\e; siiH'e they defy boundaries, their repercussions are 
global. I'his means that local disputes affect the whole community 
of nations and therefore must be met by global policies. The 
globe, however, is split into two ideological camps. To create 
policies that meet all these complexities without resorting to arms 
is indeetl a ta^k for supreme ability. 

R. I'liincr, 7 '<-< 7 ;Wflcv CfopoUfia, Military Aff.iirs, American Mili¬ 
tary Institute, Sprin},' 1943, .is quoted by Spiuut, op. cit., p. 51. 
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The **National Mind** A nation’s history produces certain 
stereotypes of behavior and attitudes that common experience 
sanctifies and that are transmitted from generation to generation. 
'These stereotypes consist of national likes and tlislikes, do’s and 
don’ts, idees fixes, and what the psychologists call favorable or 
unfavorable ^^associations.” The result of this heritage has brought 
about not only national custonis but also fairly consistent attitudes 
toward foreign peoples. Particularly the relationship with neigh¬ 
boring countries quite often implies illogical friendships or 
enmities and few persons brought up in such an atmosphere of 
thinking and feeling along established lines can shed such preju¬ 
dices when they reach maturity. There is little chance of pre¬ 
venting peoples from acquiring such prejudices. Education has 
not as yet developed to the degree necessary for producing under¬ 
standing among nations, although efforts in that direction arc 
being made by the United Nations Educational and Scientific 
Organization (UNESCO). Despite the conquest of space, per¬ 
sonal contacts between peoples are slight, misunderstanding of 
motives is frequent, and freedom of information is profoundly 
hampered. Many governments, mainly for idc^ological reasons, 
obstruct remedial action. 

Historic prejudices thus shape a people’s national character and 
also color the views of the men who arc in responsible policy 
making positions. Inheritance of atavistic attitudes, positive and 
negative, can only with difficulty be neutralized by rational judg¬ 
ment. There are exceedingly few independent thinkers who can 
free themselves, to a significant degree, from such mental ballast j 
certainly a whole nation cannot do so unless it submits to revolu¬ 
tionary changes of traditional concepts and persists in pursuing 
the new ways for generations. 

There is danger in generalization. It is risky to judge a whole 
nation according to one’s own preferences. There is no unanimity 
among experts as to whether or not a nation has a specific char¬ 
acter. For the politician, it certainly has. He would reason that 
people who have lived for centuries in approximately the same 
territory, under the same climatic conditions, using the same lan¬ 
guage, growing up in the same culture complex, experiencing the 
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same fortunes in good and bad times, must have developed similar 
traits, views, preferences, and aversions. Nobody, not even the 
most independent thinker, can wholly escape such a heritage, and 
therefore the policy makers themselves cannot help being some¬ 
what subject to bias. They are human, even though their profes¬ 
sional experience at home and abroad may have given them 
exceptional breadth of mind and objectivity. If they recognize 
these shortcomings in themselves, they may use this insight to 
good advantage when judging their foreign “opposite numbers.” 
Absurd as it seems, the fate of nations often depends, to no small 
degree, upon the whims, likes, and dislikes of their leaders. 

Lawlessness or ideological rebellion in one country will of 
necessity affect neighboring states. The type of individual govern¬ 
ments, the kind of constitutional law, or the nature of authori¬ 
tarianism is bound to produce reactions abroad. The peculiar type 
of (Slav) ideological dictatorship in Moscow is inevitably reflected 
in the Soviet Union’s international relations just as the character 
of American (Anglo-Saxon) democracy has resulted in a corre¬ 
sponding type of foreign policy and diplomatic behavior. Thus 
international affairs are conditioned by national beliefs, methods, 
and practices, and therefore it is essential for the policy maker to 
explore the national mind of his supporters and opponents. 

There is one clement in the determination of the national mind 
that helps to explain the psychology and morale in given areas 
and that is of ec]ual significance to the strategist and the policy 
maker: the climate. Whether a climate is temperate or excessively 
hot or cold accounts for the development of basic traits of the 
individuals and nations who arc subject to it. Under the impact 
of continuous heat, the body loses alertness and the mind tends to 
follow suit. Great and long-lasting periods of cold hamper the 
development of civilization. No great nations ever flourished in 
the torrid or arctic zones. 

It is not surprising that only in temperate zones have powerful 
modern states developed and persisted. But even within these 
zones, the differences of temperature, the extent of precipitation, 
the number of days in which the skies are sunny or overcast, the 
vehemence of nature’s outbursts, and the frequency of such “ex- 
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plosions” (as hurricanes, floods, earthquakes, and so on) create a 
variety of physical and mental characteristics that is pertinent to 
the potential of a country and therefore must figure in the calcu¬ 
lation of policy making. 

One may well go farther and state that the character of a terri¬ 
tory in conjunction with its climate, produces distinct emotional 
and intellectual traits. There are striking differences between peo¬ 
ple who live in mountainous regions and those who dwell in the 
plains j there are differences between those who- spend most of 
their days in densely wooded lands and others who are spread 
along the seacoast. There are certainly definite distinctions be¬ 
tween continental and insular populations. 

The influence of climate on living conditions contributes heavily 
to the formation of the national character. For example, it deter¬ 
mines a nation’s agricultural conditions and nutritional habits. 
Where the soil is more generous under benevolent skies, the na¬ 
tion, while having its wealth augmented, may be inclined to easier 
and better living. In territories where the earth must be coaxed or 
compelled with the help of artificial means to yield enough, the 
people must work harder and are more inclined to frugalityj thus 
they will be tougher and able to endure what other people who 
live under more favorable conditions may not be able to “take.” 
People who live under a harsh—though still temperate—climate 
tend to be mentally and emotionally stable and by nature patient j 
people under southern skies are more changeable, apt to explode 
into a straw fire, to be less reliable because of quick variations of 
temperament. 

This appraisal is not quite as generalized as it may appear to be. 
For example, let us remember the profound effect that natural 
phenomena like warm highwinds for instance, the sirocco, mistral, 
monsoon, or samum have upon human beings: nature’s outbursts 
cause emotional outbursts in man, and the law in some countries 
where these winds happen to blow has recognized that citizens 
cannot be held entirely responsible for acts they may commit while 
under the impact of the phenomena. Or, let us think of the differ¬ 
ences between the character of people who live in mountainous or 
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isolated regions and others who live in easily accessible, undra- 
matic open country. 

The character of many national groups in the Soviet Union was 
forged by the vastness of endless steppes, violent contrasts of tem¬ 
perature, and, particularly, long hard winters. Those groups 
consist of hardy, moody but basically stable people of introspective 
disposition, and their emotions are as full of contrasts as is their 
climate. But other groups living in the southern regions of the 
European section of the Soviet Union, for example, Ukrainians 
and Georgians, show much less of the slow and subdued character 
than do their northern and eastern fellow citizens. They are less 
steadfast, less trusty, and have given the Soviet government more 
internal trouble than all the other groups combined. 

Statesmen, more than soldiers, have underestimated climatic 
influences upon national psychology. TJie character of a nation 
cannot be analyzed without consideration of the natural environ¬ 
ment} history arid politics tell only part of the story. But knowl¬ 
edge of the national mind in foreign countries wdl permit the 
policy maker to use psychological methods for his general ap¬ 
proach} even more important is such knowledge for the diplomat 
who is charged with the execution of his government’s policies in 
the field. Again in this field scientific modification of weather 
may become a potent military and economic force. 

(Geopolitical Summary. I'he entire group of geographic, eco¬ 
nomic, demographic, anei psychological factors, as they have been 
briefly outlined above, is helpful only to the extent to which the 
leaders of a nation are able and willing to make active use of them. 
Mere applied political geography, to exemplify the point, would 
acknowledge past and present forms and frontiers of states with¬ 
out contesting their validity. A more active and dynamic approach 
would be to study the influence of geography and nature upon the 
political development and the humanlike development of a grow¬ 
ing and changing nation. 

This is very much of a geopolitical approach but even though 
geopolitics was developed by the Haushofer school in Munich, 
Germany, and sold to Hitler, it is fundamentally nothing else but 
the synthesis of facts and figures that feed the dynamo of power 
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politics. It will remain a considerable factor so long as power 
politics remains a factor in world aflFairs. Moreover, ideological 
aggression has increased the dynamics of geopolitical folicies; the 
quest for domination is no longer based upon t aditional imperial¬ 
istic motives but primarily serves to speed tiv establishment of 
ideological outposts and constitutes what one may call a new 
ideological imperialism. Geopolitical strategy causes policy mak¬ 
ers to strive for the establishment of strongholds in areas whose 
domination would imply the domination of adjacent areas.^*’ 
Geopoliticians regard a nation’s territory from the point of view 
of general location, size, and topography. They consider position 
in respect to access to the sea and relations with other countries. 
I'hey look to changes of a nation’s political status as due to actual 
nr prospective rise or decline of the power of other states in the 
world. They weigh the past history of such developments and 
their influence upon the formulation of foreign policies in the past 
and present. 

Whether or not the policy maker formulates his recommenda¬ 
tions on the basis of geopolitical or less dynamic principles does 
not altogether depend upon his own or his nation’s preferences. 
He will have to keep in mind that geopolitical speculation has not 
died with Nazism. On the contrary, the shrinkage of the world 
and the identification of ideological aggression with geopolitical 
objectives will compel him to devise his formulas accordingly. He 
also must, more than ever, collaborate with military strategists 
because the possibility of diplomatic failure will inevitably con¬ 
front him with the question of whether his nation may be forced 
to defend itself or its fundamental interests, against geopolitically 
motivated aggression. 

It is from this point of view that a nation’s potentials must in 
the last analysis determine its foreign policy, that strategic consid¬ 
erations covering the possibilities of invasions or aggression will 
modify the statesmen’s political conclusions. While it is true that 

Cf. Halford Mackinder’s Democratic Ideals and Reality, Henry Holt & Co., 
Inc., New York, 1942, p. 150: “He who rules East Europe, commands the Heart¬ 
land, who rules the Hc.irtland, commands the World Island, who rules the World 
Island, commands the World.” 
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the highest purpose of policy makers and diplomats shouJd be the 
maintenance of peace, the chances of war cannot be ignored. Duty 
compeJs every policy maker to consider the possibility of a failure 
of his peace policies. 

There are, however, a number of contributing factors on the 
formulation and execution of foreign policy that are beyond the 
power of control by the men who are responsible for their coun¬ 
try's conduct of foreign affairs. The most important of these 
considerations are: the nature of internal and external political 
conditions, public opinion on foreign affairs, economic questions 
and conditions, military factors, and the influences exerted on the 
part of other government agencies that do not themselves handle 
foreign policy. 



CHAPTER TWO 


Factors Contributing to Foreign 
Policy Making 

DOMESTIC POLITICS 

The conventional division of politics into foreign and domestic 
branches may have advantages for the systematic study of political 
science. But actually it is an illusion and will become increasingly 
deceptive in the future. In order to understand the deeper mean¬ 
ing of the reasons for this development, it is necessary to digress a 
little. 

Events in the first half of the twentieth century seem to indicate 
that the age of nation-individualism is passing. At the heyday of 
the nation-state, that is, during the latter half of the nineteenth 
century, governments reflected the rugged individualism of their 
countries. Then the rapid advances of science and the flood of 
political ideologies created a series of revolutions in the spheres of 
sociopolitical and economic thought. As a result, far-reaching 
changes began to take place, dislocating the foundations upon 
which the nation-states were built. 

Outwardly, there were no signs of a disintegration of nation- 
individualism until after the World War II, when groups of coun¬ 
tries were driven into co-operative blocks, either because they felt 
a union of likeminded countries might be the best way to preserve 
their respective social and political beliefs or because they were 
forced by their stronger neighbors to join a “sphere of interest.” 
This step one may perhaps call the beginning of nation collec¬ 
tivism or co-operativism. Not even the United States, greatest 

39 



40 HOW FOREIGN POLICY IS MADE 

nation-individualist of them all, was in a position to stay out and 
maintain its rugged status quoy for it was destined to assume the 
leadership of the democratic group of nations. 

In tracing the phenomena of the deterioration of nation- 
individualism, it is significant to note that this development is 
matched by a slow and unrelenting lessening of individualism 
among the persons who make up the nations. This does not mean 
that, even in the democracies, the dignity of the individual or the 
cultural individuality of nations has been sacrificed all along the 
line. It does mean, however, that neither individuals nor nations 
could continue to do whatever they desired, lest their activities 
harm their community or the community of nations. As in the 
life of individual citizens, so in the life of nations the emphasis of 
political and economic life is now put upon mutual liability. 

In terms of foreign relations this development signifies that in 
a shrinking world conditions in a country that are likely to en¬ 
danger the peace can no longer be permitted and that outside in- 
terventif)/! is increasingly unavoidable, for the greater good of the 
greater number of states. In a cautious way, the Charter of the 
United Nations expresses this thesis, the members realizing that co¬ 
operation within the Lbiited Nations organization may be the one 
highway to enduring peace. The charter does not say so, but it 
surely implies that this co-operation would necessitate a revision 
of the concept of sovereignty. Through this breach of nationalist 
philosophy, co-operative action may force the issues for the first 
time since nation-states came into being. 

Inasmuch as a compromise between liberal and totalitarian 
governments is in practice unattainable, co-operative nation 
gn)ups will be forced to seek stabilization of power once they are 
able to balance it. Member nations will therefore no longer be 
permitted to follow individualistic impulses and shift their posi¬ 
tion once they have chosen sides. As a consequence, nation co- 
operati\es or collectiv'cs arc likely to develop a new kind of 
international self-discipline as it is practiced by members of every 
every well-functioning co-operative unit. All those who mourn 
the fading of nation-individualism (of which isolation is an im¬ 
portant feature) might take consolation from the hope that inter- 
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national co-operative discipline may perhaps bring about 
stabilization of power and thereby arrest the disease of war long 
enough to develop systems and attitudes to cure it. Since appar¬ 
ently war cannot be eliminated altogether until the nation-states 
have surrendered a part of their sovereignty to a world govern¬ 
ment, and since it will take a long time for this paradisaic state of 
affairs to come about, if ever, a stabilized balance of power may 
turn out to be the relatively safest and simplest way of maintain¬ 
ing a workable truce. 

It follows that the security and prosperity of one nation is 
dependent upon the nature of its relations with other nations 
and that the attempt at making domestic aspirations shape foreign 
policy can succeed under co-operative foreign policies only if a 
nation^s domestic politics will not seriously handicap its foreign 
relations. 

The change in the character of foreign affairs, however, has 
not as yet brought about a corresponding revision of views on the 
relations of domestic politics to international policies. Internal 
problems still obscure foreign issues. They are likely to confuse 
the mind of the voter whose education in international relations is, 
on the average, inadequate, although perhaps a little less so in 
areas where the ravages of war have compelled people to think 
more about their position among the world community of nations. 

Under a dictatorship the nature and extent of domestic influ¬ 
ences upon foreign policy are different from what they are in 
parliamentary democracies. In countries under authoritarian gov¬ 
ernments, the indigenous political creed not only permeates 
national life but also shapes international relations. Ideologies 
are international as well as national j all the “isms” strive for ulti¬ 
mate global conformity, and it is hard to say where the realm of 
domestic aspirations ends and that of foreign policy objectives 
begins. 

There can be no such authoritarian regime without a rigidly 
determined dogma, which preaches a gospel of political, social, 
economic, and cultural principles and prescribes methods for the 
achievement of its objectives: the conversion of the unfaithful at 
home and abroad. Inasmuch as it is claimed that the dogma is 
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untouchable, and the interpretation of its high priests infallible, 
criticism or doubt is heresy. Heretics and followers of other 
political religions wherever they live are doomed to ultimate 
damnation. (Offenders at home will be excommunicated. 

Hence the political ideology of a totalitarian state not only is a 
national “religion” but also assumes universal significance as do¬ 
mestic issues are reflected in international affairs, and vice versa. 
For example, Nazi Germany’s doctrine of racial superiority ex¬ 
pressed itself in measures against excommunicated minorities at 
home and in the quest for supremacy of the “German race” 
abroad. Discriminatory actions inside Germany were transposed 
into geopolitical designs for world rule. In turn, Soviet com¬ 
munist imperialism, which strives to expand not only for economic 
and strategic reasons but also in order that advanced ideological 
outposts may be established, is based upon the application of 
Marxist-Leninist socialism in the Stalinist version at home. Hence 
it is evident that the national ideology not only has contributed to 
but also has shaped foreign policy to the degree where it has 
become difficult to know whether foreign policy reflects domestic 
philosophy or whether to a considerable extent global conditions 
have molded the national creed. 

Since totalitarian “dynamics” must have fuel or else burn out, 
no such regime can help being revolutionary. Therefore its for¬ 
eign policy is bound to be aggressive and to shunt compromise if 
by compromise its principles would be affected. The extent to 
which such a position can be held without causing international 
conflict will be determined by the relative moral and material 
strength of the nation. Internal measures to keep the economy 
solvent, advancing techniques, and high morale are aimed at not 
so much for the sake of the citizens’ prosperity as for the purpose 
of stockpiling power behind policy planning. The stronger the 
regime may feel itself to be, the tougher will be its methods in 
carrying out its foreign policy along the lines of its political creed. 

In the pursuit of their tasks, policy makers of dictatorial gov¬ 
ernments are rarely concerned with domestic politics as democrats 
know it. Whatever internal cleavages or pressures exist or operate 
do not come into prominent evidence, as they can be suppressed by 
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both propaganda and the secret police. Disputes that do exist 
within the rank of an all-powerful party differ radically from the 
free interplay of factional opinion in democratic countries. There 
may be contests of power among the leaders of the party but there 
are no vested interests outside the party that can effectively oppose 
the party’s will. 

The one-and-only party dictates its will to the executives of the 
government, who in the majority of cases are officials of the party. 
Thus it would be an error to believe, as so many democrats do, 
that a change of personalities must necessarily imply a change of 
policy. So long as the political religion persists, its priests are but 
its instruments. For example, a basic political objective such as the 
achievement of a Communist world revolution is rigidly fixed and 
unchangeable. What may appear to be a change of policy is in¬ 
variably a change of methodology, or of tactics in the application 
of the policy, because this seems opportune and necessary. 

Conditions are quite different in parliamentary democracies. 
Whatever their system of government or whatever the degree of 
state control over their economies, the formulation of for¬ 
eign policy is subject to a variety of pressures brought to bear 
upon responsible government officials by three powerful forces, 
namely, the vested interests of socioeconomic groups, the political 
parties (which do not necessarily reflect the will of these groups 
articulately), and public opinion. 

The degree and nature of these pressures vary according to the 
degree and kind of social and economic control that the people 
have imposed upon themselves. Group pressures are stronger and 
more successful in the United States than in postwar Britain j 
they were stronger in prewar France than they were in the United 
States during the Roosevelt administration. All liberal democra¬ 
cies, however, grant to their political and social pressure groups 
the right to express themselves. They assume that no one group 
or party except those opposed to the basic principles of democracy 
would be foolish enough to endanger their country purposely, as 
this naturally would endanger their own welfare along with that 
of others. 

Now, as a rule, the top policy makers in the democracies are 
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political appointees and therefore duty bound to carry out the 
voters’ will, as must the rest of the administration. They are not 
free to formulate policies exactly as they see fit. They must some¬ 
how co-ordinate their own conclusions with the program of those 
parties or groups that brought them into power. They can, of 
course, recommend policies opposing those of their own group, 
but without the consent of their constituents who voted for their 
parties’ platform they might have to resign if they refused to 
compromise or undertake the hard task of making the voters 
accept the new ideas. They may have to modify their policies to 
appease pressure groups—if they believe in appeasement. 

It is true that the crises that followed World War II have 
produced in parliamentary democracies more bipartisan and coali¬ 
tion policies in the international field than ever before. Yet, up 
to now no political party has demonstrated that it is ready to 
relifuiuish its fundamental position for the sake of international 
issues. A hijiartisan approach to foreign policy in a democracy is 
the result of national emergency and not of choice. And even in 
an emergency, fundamental differences of opinion as to policies 
and methods of their execution cannot help having repercussions 
upon foreign relations. The conflict created by Henry Wallace 
with respect to llnited States policy toward the Soviet Union is. 
just as much a case in point as the eternal struggle for or against 
high import tariffs or the questions arising out of trading between 
free enterprises and state monopolies, or large-scale loans, or as¬ 
sistance to foreign countries. 

It would be a mistake to assume that any foreign secretary in a 
parliamentary democracy could recommend basic policies to his 
head of state or government that clashed with the wishes of the 
parliamentary majority. l''ven in a country with a relatively stable 
foreign policy such as Britain’s, a new parliamentary majority will 
carefully watch its foreign secretary for deviations from its an¬ 
nounced principles. 

It is unavoidable that in a democracy, where power is granted 
by the people through the ballot, there will be deals among the 
parties, the pressure groups, and the government. If the people 
do not like the result of these deals and compromises, they may 
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vote out the government and change the balance of power among 
their political parties. Democratic governments rule on the suf- 
france of the majority’s willj if they want to remain in power, 
they cannot afford to refuse the advice of the majority’s spokes¬ 
men. Frequently, principles are traded j concessions in domestic 
matters may lead to similar or related action in foreign affairs. 
Compromise is in the nature of the democratic process. Its conse¬ 
quences are not always happy, but one may surmise that this is one 
of the prices that have to be paid for freedom. 

The way in which parties or influential groups interpret free¬ 
dom and democracy will determine the length to which they will 
go to achieve popularity among their adherents by sacrificing, in 
the field of foreign affairs, principles that would in the long run 
benefit the nation. Internal politics in democratic countries is by 
its very nature short-ranged. It will try to adapt itself to prevail¬ 
ing conditions and accordingly appeals to the voters in terms of 
immediate objectives. The best foreign policy, however, is one of 
long-range value. The spoils of politics demand instant collection, 
and most voters are likely to be interested in the immediate rather 
than in the more distant future. Unless they arc well educated 
in international affairs, or follow farsighted, unselfish leaders, 
they may press for concessions on the domestic front as a result 
of which principles of foreign policy may have to be sacrificed. 

The leaders of political parties and socioeconomic groups whose 
influence upon policy formulation is strong, arc, after all, human 
beings. While elections establish the predominance of specific 
schools of thought among majorities as well as minorities, the 
leaders will interpret their groups’ attitude much in accordance 
with their own prejudices. Their ideas about imperialism, isola¬ 
tionism, pacifism, interventionism, or internationalism, just to 
mention a few, will have repercussions in the foreign offices. 
Their views on relations with other nations they almost invariably 
base upon their friendliness to governments that, they presume, 
may further their own groups’ interests, or upon fear or dislike 
of governments that they regard as a menace to their groups’ 
ideals and objectives. Ideological affinities cannot but affect rela¬ 
tions between nations, and it is the influence of the political and 
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group leaders that makes such affinities articulate on the basis of 
the consensus of their followers. 

PUBLIC OPINION 

This brings us to the crucial question regarding the opinions 
of citizens in matters of foreign affairs that in democracies—and 
in the United States perhaps more than anywhere else—exert 
considerable influence upon the making of foreign policy. Very 
rightly, Vera Micheles Dean once wrote that in the United States 
“no program, however desirable it may seem to any given Presi¬ 
dent or Secretary of State, can be carried out unless it has the 
support of the voters, as expressed by their elected representa¬ 
tives in Congress, through organs of the press, and other 
channels.” ^ She quoted former Secretary of State Cordell Hull, 
who in a radio address on United States foreign policy, April 9, 
1944 stated: 

It is obviovjs, of course, that no matter how brilliant and desirable 
any course may seem it is wholly impracticable and impossible unless it 
is a course which finds basic acceptance, not only by our Allies but by 
the people of this country and by the legislative branch of this Govern- 
mejit which under our Constitution, shares with the Executive power . 
and responsibility for our final action.” 

Public opinion, then, is the mighty oracle of democracy and in 
theory this is as it should be. But how can it be accurately meas¬ 
ured? And if it can be determined, on what basis is it formed? 
Public opinion polls have developed highly scientific methods of 
sampling views but they have not altogether eliminated the 
clement of imponderables. They have, on the other hand, 
established the fact that popular views on foreign affairs are based 
upon scant or biased information, or just prejudices, and that the 
mass mind reacts emotionally rather than realistically. 

In foreign affairs, public opinion cannot be concrete. It can 

^ V. M. Dean, “U.S. Foreign Policy and the Voter,” Foreign Policy Reforts^ 
Vol. XX, No. 13, September 15, 1944, p. 150. 

* Department oj State Bulletin, April 15, 1944, p. 340. 
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indicate only general trends. Rarely does it react without preju¬ 
dice} mostly it is anchored in traditional concepts even though 
such concepts may be outdated. It is afraid of unconventional 
approaches} it is quick to reproach policy makers with either being 
wrong or having no policy at all, but it cannot, by its very nature, 
suggest anything better. It will easily be influenced by the press, 
radio, or the movies} in a few cases by books or lectures. But such 
influence is spotty, in the main. Human nature, being what it is, 
tends to absorb what it likes and to pass by what it dislikes. 
Tolerance and objectivity are attributes of individuals} the mass 
mind that produces public opinion may well be enlightened and 
its existence in democratic nations is no doubt a blessing, but it 
lacks the cool, realistic, objective reasoning trained individuals 
sometimes develop. 

There is as yet no way of producing a public opinion on specific 
issues of foreign relations that could be professionally inspiring 
to a policy official. Only prevailing currents can be ascertained 
with reasonable certainty. These currents, however, are emo¬ 
tionally motivated and hardly rational. American public opinion 
polls, for example, may show that the majority of citizens are 
suspicious of Soviet manipulations in the Balkans, but public 
opinion will not be in a position to contribute intelligently to the 
solution of this complex situation. It may profess to be against 
war and for the strengthening of the United Nations but it would 
be at a loss to prove whether the approach of its government 
toward the achievement of this objective is right or wrong. Its 
critical faculties are basically negative} it excels in ex post facto 
judgment but its foresight is little developed.® 

It is all very well to demand that “the State Department itself 
must be made more promptly responsive to currents of public 
opinion.” * Nothing would be more desirable in principle. But 
the international field requires more background and experience 
than the average citizen may be expected to possess. In all 

® Cf. Thomas A. Bailey’s excellent study on the impact of American public 
opinion on foreign policy, The Man In The Street, The Macmillan Company, 
New York, 1948. 

* V. M. Dean, of, cit., p. 152. 
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democratic countries the need for more education of the public 
in international relations has been recognized. There are three 
ways of pursuing this goal: (i) information by the government} 
(2) the activities of private associations} (3) systematic education 
beginning in school. 

As democratic governments are duty-bound to inform their 
citizens on the state of their nations in world affairs, they have 
establislied press conferences and information services as a means 
of planned publicity. It may be noted that the United States, 
where public opinion is of paramount importance yet where the 
people during a century and a half of isolation did not develop 
much interest in foreign affairs, has the smallest domestic informa¬ 
tion service. As a result of congressional suspicion of everything 
that may be interpreted as propaganda, the State Department’s 
Office of Public Affairs—established as late as 1944—is a small 
organization with very little money at its disposal. Its program 
provides for the publication of a bulletin and a few pamphlets 
and leaflets; it arranges for occasional lectures, answers ^Tan” 
mail, tries its best to fill individual requests for information by 
American citizens, and measures public opinion and attitudes in 
a moilest way. Budgetary limitations seriously impede this pro¬ 
gram’s effectiveness, as only a small number of groups and in¬ 
dividuals can be reached. 

In the United States, where the mobilization of public opinion 
through newspapers and radio is a daily occurrence, private or¬ 
ganizations informing the public about the crucial problems of 
foreign relations have done a splendid job by reaching many 
citizens on the educated levels. For example, organizations like 
the American Academy of Political and Social Science, the 
Brookings Institution, the Carnegie Endowment for International 
Peace, the Council on Foreign Relations, and the Foreign Policy 
Association have effectively supplemented the government’s 
efforts for elucidation of foreign policy issues. I^ess specialized 
organizations serving adult education, such as the League of 
Women Voters, the American Association for Adult Education or 
the International Labor Office, to mention only these few, have 
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made increasing and successful efforts to provide the public with 
information on world affairs. Extension courses offered by uni¬ 
versities and innumerable private lectures are of additional help 
\)ut on the whole the audiences reached are still comparatively 
small i they constitute only a fraction of the mass of the voters. 
Moreover, the circulation of books on the subject leaves much to 
be desired. 

Some progress has been made to familiarize future voters with 
the fundamentals of foreign relations. Many school curriculums 
have provided more time for this subject. The effectiveness of 
this part of the curriculum is, unfortunately, minimized through 
national bias that will limit critical analysis by one-sided presenta¬ 
tion. Although the United Nations Educational and Scientific 
Organization (UNESCO) is working toward the elimination of 
such bias on a universal basis, there seems to be little hope, at the 
present time, of achieving this ideal in the foreseeable future. 
So long as prejudice has not been purged from the schools of all 
countries, legitimate insistence on self-preservation cannot tolerate 
the elimination of nationalism, or national ideology, from the 
text books of one or some countries, while others continue in 
traditional onc-sidedness. 

In the British and French foreign offices, there are news and 
information bureaus of considerable size, as the British and French 
parliaments have little objection to governmental bureaus being 
in charge of domestic education in foreign affairs. Consequently, 
in these countries there are fewer private and semiprivate organ¬ 
izations that would keep people informed on world affairs. 
Besides, Europeans, for historical reasons, tend to have a fuller 
background—though possibly more prejudiced—concerning their 
countries’ foreign policy. They have learned by bitter experience 
that their governments’ policies may spell the difference between 
life and death. They have out of necessity become addicts of 
political science. But even in Europe, public opinion on foreign 
affairs has remained vague, unspecific, and emotional. Cordell 
Hull’s ideal that ‘‘the people, who are sovereign, must not only 
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educate their servants but must be willing to be educated by 
them” ” is as yet unfulfilled. 

It need hardly be mentioned that the Soviet government does 
not hesitate to give its peoples a thorough indoctrination in foreign 
affairs as it sees them. This education’s curriculum is conceived 
by the Party and carried out by many institutions throughout the 
USSR, for example, the trade unions’ educational departments. 
The mass media of propaganda, particularly the newspapers and 
the radio, spread an incessant indoctrination, and since Marxism 
is an international doctrine, issues of foreign relations must of ne¬ 
cessity be part of over-all ideological training. Obviously, such 
education cannot, and is not designed to, give the people a back¬ 
ground in foreign affairs that would enable them by an expression 
of opinion to exert beneficial influence upon the policy makers. 

In totalitarian countries there is public opinion of a kind, else 
there would not be so much propaganda to influence it. But it 
can never be as articulate as in the democracies, where it generates 
real power—no matter whether it is right or wrong. Therefore 
policy makers under totalitarian ideological compulsion may not 
consult public opinion. Instead they order their domestic propa¬ 
ganda machine to co-ordinate public opinion with certain policies, 
that is, prepare for sufficient receptivity and eliminate popular 
criticism concerning actions that the government has taken in the 
field of foreign relations as ordered by the party. 

In a democracy such an expression of opinion is, theoretically, 
desirable. I^ack of education or disinterest on the part of the 
people, however, renders public opinion in matters concerning 
foreign policy vague, if not ineffectual. Indeed, policy makers 
have found themselves quite often either ahead of it or at odds 
with it. A classical example of such divergences in United States 
foreign policy w.as President Roosevelt’s famous “Quarantine” 
speech ® wherein he tried to launch new principles of American 
attitudes toward the German and Italian dangers. At that time, 
isolationism was still very strong and a large part of the American 
public refused to accept the President’s premises. As a result, 

® Def^irtment of State Bitlletin, of. cit, 

•At Chic.igo, October 5, 1937. 
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essential measures for American security had to be postponed. A 
lesser president might have refrained from initiating such pre¬ 
ventive laws as the Selective Service Act, Lend-Lease, and the 
repeal of the Neutrality Act, which were finally passed as the 
danger signals increased. But in general, the “State Department 
can not, in fact dares not, fashion a policy that is too far in advance 
of what public opinion will permit. If it does, the administration 
will be thrown out of office, and ranking officials with it.” ^ 

On the other hand, American leaders have demonstrated again 
and again their readiness and eagerness to have the public col¬ 
laborate and thereby to learn its views. In 1945, the administra¬ 
tion invited about forty private organizations to be present at the 
San Francisco Conference that created the UN Charter. It wanted 
Lo have the benefit of their advice to policy makers and 
congressional representatives. 

However, it must be recalled that despite all the legitimate 
clamor for popular participation in the making of foreign policy, 
there is no constitutional provision in any of the democratic 
charters for giving public opinion a voice in the determination of 
specific issues. Heads of state or parliamentary bodies have the 
sole right to ratify treaties with foreign nations, and all public 
opinion can do is to take a hindsight position or have its opinion 
registered during parliamentary debates. But neither bad foreign 
policy nor bad diplomacy can apparently be prevented by popular 
action, nor can good ones be furthered. Elections remain the only 
definite way to support or reject ideas for which individual 
representatives of the people stand: actions by such representa¬ 
tives of the people that do not appeal to the majority of the public 
cannot expect support at the next elections. 

So far as democratic policy makers are concerned, they un¬ 
doubtedly prefer to share their heavy responsibilities with the 
majority of their citizens. They appreciate communications by 
the public to members of the government or parliamentary bodiesj 
they are not unreceptive to such democratic techniques as peti¬ 
tions, letters to the editor, or statements of organizations that are 

^ T. A. Bailey, of. cit.y p. 166. 
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created to make the voice of the people effective. They approve 
of debates on the radio and in the newspapers. But they also 
know that at best public opinion can be no more than advisory 
even though through organizations it may be made articulate. 
They are aware of the unavoidable fact that such advice cannot 
be based upon the best and latest information, which is restricted 
to government officials, who must keep it confidential. 

We know that foreign policy can be developed only on the 
basis of such information and this undeniable fact will of necessity 
relegate the productivity of public opinion in international rela¬ 
tions to very general suggestions. On the other hand, foreign 
policy is the result not only of scientific investigation, but also of 
the prevailing political climate. It is this general, rather diffuse, 
but still significant “feeling” of the masses of voters that some¬ 
times shows the policy makers how far they can go, how quickly 
they might proceed, and what they could do to explain certain 
aspects of their policies and motives to an uninformed or biased 
public. 

There is, in a democracy, a great deal of mutual teaching and 
learning. As Cordell Hull implied, legislators learn from their 
cotistituents and vice versa; policy-making officials learn from 
both and so do the heads of states and governments. This is 
intellectual cross-fertilization, one of the great achievements of 
democratic living, under which everybody is entitled to hear and 
ti) have his say. I'hus domestic politics, following the will of 
popular majorities, is bound to affect foreign relations; on the 
other hand, international exigencies will influence the shape of 
internal conditions. Both domestic and foreign affairs will be 
affected by popular trends while at the same time having educa¬ 
tional effects upon public opinion. So there is a continuous give 
and take, that contributes to the clarification of the minds of the 
people and their government—a clarification of trends rather than 
one of specific issues. 
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ECONOMIC POLICY 

During the nineteenth century the pound sterling was the cen¬ 
ter of financial gravity, around which the world economy fluctu¬ 
ated. In the twentieth century the dollar has overtaken the pound 
and has become the universal yardstick for economic values among 
both the socialist and nonsocialist powers. But the shift of central 
economic power from London’s City to New York’s Wall Street 
was not altogether a source of unmitigated happiness for the 
United States. In a world of destitution and poverty the respon¬ 
sibilities of a rich nation have proved to be very heavy. 

This study is not limited to one particular country but tries to 
outline the forces, organizations, and sources that make foreign 
policy in many lands. Yet when it comes to factors of commercial 
policy, conditions in and decisions of the United States are of such 
overpowering importance for the world that special emphasis 
must be given to this country’s economic position. The orientation 
of its foreign policy, which in many instances is based upon 
economic considerations, cannot help but affect in many ways the 
future welfare of the whole globe. 

Let us recall that the midcentury chasm between the two nation 
groups led by the United States and the Soviet Union, respec¬ 
tively, is due mainly to ideological cleavage. But political 
philosophies go hand in hand with economic concepts. 'Fhe United 
States has always believed with the framers of its Constitution 
that economic liberalism guarantees the political freedom of its 
citizens. It has ever wanted to maintain a state of economic 
individualism—also called free enterprise—with as few govern¬ 
mental controls as possible. The American people have been 
suspicious of a planned economy, although co-operatives find 
much favor in some regions, and federal projects such as the TVA 
arc, on the whole, not regarded as government ‘b’nterference” in 
the people’s affairs. Capitalism has been restricted, compared with 
its status a hundred or fifty years ago, but in view of the monop¬ 
olistic power of some of the great corporations, most restrictions 
are regarded as safeguards rather than as obstacles to free enter- 
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prise, which admittedly can be impeded by monopolistic capitalism 
as well as by socialism. 

The Soviet Union, on the contrary, believes in the Marxian 
principle of liquidating private enterprise because, in its opinion, 
capitalism cannot help but exploit those who have no capital. 
Therefore, the Soviet government, under orders of the Com¬ 
munist Party, has taken over all means of production, all the land 
and all the natural resources. Without attempting to equalize 
incomes or needs during the socialistic transition to communism, 
the “temporary” dictatorship of the proletariat, it has left the 
incentive of higher earnings untouched but it has totally elimi¬ 
nated profits on capital investments. Soviet “capitalists” may buy 
government bonds or acquire some extra conveniences, but they 
cannot own any producing industry, or farm, or real estate, or 
sizable trade establishments. 

Whatever restrictions of United States overseas trade exist are 
sanctioned by a Congress whose determination to keep free enter¬ 
prise alive is almost proverbial. They are sanctioned for reasons 
of economic security. Security may be threatened by inflation, by 
scarcity of export material inside the United States, or by the 
probability that exported goods may eventually be used against 
this country. The restrictions are, however, emergency measures 
only. Generally, American freedom of trade is matched by the 
quest of freedom of transportation and the belief that reciprocally 
granted freedom of the seas and the air is essential for the main¬ 
tenance of world peace and prosperity. 

Contrariwise, the Soviet Union has set up export and import 
state monopolies that operate in accordance with the rules of the 
Five Year Plans and are administered by the Ministry of Foreign 
Trade. Buying in and selling to foreign countries is therefore 
regulated and strictly subordinated to over-all planning. 

No other country has gone quite so far, though the USSR’s cen¬ 
tral and southeastern European satellite neighbors may be expected 
to adopt similar practices. However, there is a definite tend¬ 
ency, noticeable even in the western European democracies, to 
establish a considerable degree of state control. Currency and 
foreign buying, for example, are usually state-regulated and so is 
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transportation. There can be little doubt that such actions are 
caused by the belief that postwar reconstruction, enormous as it is, 
can be tackled only by the state, that individuals should not profit 
from a national emergency and that the political demands of the 
groups left of center must be met. As a result, the American quest 
for equal opportunities of free trade will not be subscribed to by 
any of the war-ravaged nations until their economy has achieved 
a new stability and a compromise has been reached between the 
moderates and the radicals at home. 

Whether such a compromise can be reached or whether an 
increasing tendency toward socialism in Europe will create a 
breach between American economic principles and nontotalitarian 
regulated (and partially nationalized) economies remains to be 
seen. Certainly there is an abyss between such mild forms of 
western socialism and the Marxian economies in the East that is 
unbridgeable and that may tend to keep the western European 
versions of socialism rather close to the American free economy. 

The two leading, opposing economic philosophies are separated 
by principles and beliefs that neither group intends basically to 
compromise. These principles are essentially reflected by the 
domestic behavior of the two ‘‘super powers” that symbolize their 
respective ideas. Between the comparatively free American 
private enterprise system and the Marxian socialist planned 
society, there remain those countries with war-torn economies that 
cling to political democracy but have introduced socialist measures 
to meet their emergencies. 

Such is the economic order of battle and it matters little that 
outside it are other “untouched” economies, which proceed with 
business as usual—for instance, Latin American countries. The 
decisions that will affect the fate of the world will be made 
between the two leading economic principles, one liberal, the other 
totalitarian. 

That national conceptions of economy, under such circum¬ 
stances, must influence the formulation of foreign policy is self- 
evident. And that everything is being done by the protagonists of 
the two diametrically Opposed concepts of economic policy to 
defend their ideas and carry them to victory is natural, too. The 
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adherents of free enterprise in the United States proudly point 
to the achievements of capitalism and stress the low standard of 
living in the Soviet orbit as being the result of Communist 
doctrines. The Soviet government, on the other hand, claiming in 
the words of a Western writer that “depression is a chronic disease 
of the competitive system” and “twenty times, between 1854 
and 1933, had the United States suffered such disasters, of vary¬ 
ing severity,” “ can hardly wait to see the day when American 
free economy will suffer another relapse. It forecasts unemploy¬ 
ment and social upheaval, its wish being the father of its thought. 
Meanwhile, friends and enemies of both systems are watching 
intently to see which of the “super powers” will be able to meet 
more successfully the stresses of their time. For “in the future, 
weaker piowers will gravitate toward y\merica or Russia.” ® 
Eventually, the outcome of the gigantic contest may determine 
the shape of the world economy for centuries to come. 

At this juncture, we need some demonstrations to show how 
tightly foreign and economic policies dovetail and how much 
they affect each other. 

Equal trade opportunities. One example of politico-economic 
policies is the American quest for equal trade opportunities, lead¬ 
ing eventually to trade expansion. It has always been a funda¬ 
mental principle of United States policy that abundance of 
production and consumption rather than scarcity will guarantee 
the maintenance of peace and many democratic policy makers 
outside the Western I lemisphere have agreed with their American 
colleagues that the difficult task of overcoming the impediments 
of low living standards and fettered economies internally and 
externally is one of prime importance for the elimination of 
strife and war. 

Trade relations between sovereign states are regulated in 
treaties the character of which is determined by the commercial 
policy of the signatories. Among the many devices through which 
the United States is trying to implement its commercial policies— 

® H. Finer, The Roa,t in Rejc/irjrt, Little Brown and Co., Boston, 194.5, p. 5. 

’*H. I). L.isswc 11 , World Pulftics Faces Economics^ McGraw-Hill Book Co., 
Inc., New York, 1945, p. 20. 
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and thereby serve the purposes of its foreign policy—is the appli¬ 
cation of the insertion in trade treaties of the “most-favored- 
nation” clause. This means that the contracting parties undertake 
to guarantee their citizens the advantages of a more favorable 
treaty which their governments may conclude with a third state.*'^ 
Tarijfs. Ano-ther crucial problem is that of rriffs. If there arc 
to be equal trade oppoitunitics, import barriers must be pro¬ 
gressively removed. However, there aie several valid reasons 
for the maintenance of some tariffs or other trade baiTiers for the 
protection of defense industries and against foreign discrimination, 
subsidy, or dumping. (The principle of reciprocal trade 
agreements eliminating or decreasing tariffs will be discussed 
below.) 

The role of tariffs in foreign trade has a different—and not so 
great—importance for the Soviet government. The USSR 
through VNESHTORG (Ministry of Foreign Trade) controls 
exports and imports and is in a position to adjust its foreign trade 
to the fluctuations of a nonsocialist world economy even though 
this may entail sacrifices for its citizens. Since it controls imports, 
it needs no tariff protection. It will export only if it needs 
foreign exchange or can barter its goods for foreign goods it 
wants. It can fix prices for its exports to cope with any foreign 
tariffs. 

In view of this complete freedom of action on the part of the 
Soviet government, the Kremlin can use exports or imports as 
threats against or rewards for political friends or enemies regard¬ 
less of the consequences to the population. The rouble has no 
internationally recognized standing, and the Soviets have pur¬ 
posely never attempted to establish it on capitalist stock ex¬ 
changes j thus the party leaders are free to determine to what 
length they wish to go in sacrificing their cost accounting books 
for long-range political objectives. They can always fall back 
on their large gold reserves and production, which often they use 
instead of foreign exchange. It is believed that their gold hoard 
is considerable and that they are able to produce between 200 

Cf. Royal Institute of International Affairs, “The Most-Favored-Nation 
Clause as an Instrument of Commercial Policy,” London, 1933. 
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and 300 million dollars worth of gold yearly. It need hardly be 
emphasized that such differentiation in economic practices does 
not make for political understanding or economic tranquility 
between the Soviet and non-Soviet orbits. 

International currency stabilization. Unless this can be 
achieved, perhaps with the help of the International Monetary 
Fund of the United Nations, there can be no equality of oppor¬ 
tunities for non-Soviet trade, nor can there be an expansion of 
such trade. The Soviet government, again, is in a different posi¬ 
tion and does not worry too much about the currency problems of 
capitalist or scmicapitalist states. Their trouble is an internal cur¬ 
rency and what they purchase abroad they do not pay for with 
roubles. The Soviet State Bank is the depository for all foreign 
exchange} the combines trading with foreign markets deliver their 
foreign currency to the State Bank, which in turn gives them 
roubles for their domestic use. When exchange is scarce and credit 
unavailable, payments will be made in gold, or imports will be 
reduced. 

Foreign relief and rehabilitation. During the war, the United 
States was the arsenal of democracy. After the war, it became the 
world’s banker and most important granary. As it emerged from 
the war richer than ever before, less fortunate nations looked to. 
American help as a last hope, but at the same time feared that 
“dollar imperialism” might attach too many political strings to 
economic help. As it happened. United States policy largely con¬ 
tinued along the lines crystallized during the war, whose essence 
is the worldwide establishment of the four freedoms. Its 
political, social, and economic ideals, it believed, could not develop 
without these freedoms. It had mobilized its armed might and 
marshaled its economic forces to fight for these ideals and bring 
about an enduring peace with economic consolidation. In the 
struggle against Nazi-Fascist aggression the United States had 
initiated the Lend-Lease program} it then became the principal 
contributor to UNRRA (United Nations Relief and Rehabilita¬ 
tion Administration)} it had granted credits to a number of the 
members of the United Nations (which it later extended to some 
ex-enemy countries like Hungary)} it loaned huge sums to its 
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western Allies, Britain and France, after the war had been won. 
It finally devised the European Recovery Program (Marshall 
Plan) in order to assist those European countries that could prom¬ 
ise that they would use American help to overcome the effects 
of Nazi-Fascist destruction. In this way such political radicalism 
as thrives on economic deterioration, hunger, cold, want, and 
hopelessness may be arrested. The Marshall Plan was designed 
to prevent a new totalitarianism from replacing the old one. 
Totalitarianism, the United States government felt, grows on 
despondency and desperation. 

The European Recovery Program is one of the best possible 
practical demonstrations of a foreign policy that is at the same 
time political and economic. Inasmuch as huge expenditures are 
involved, the execution of this policy depends upon the explicit 
consent of Congress. Since money appropriations have to be made, 
not only the Senate but also the House must pass upon the policy. 
In this connection it is noteworthy that foreign policies that de¬ 
pend upon economic efforts will involve more parliamentary 
supervision than will purely political policies j for in the par¬ 
liamentary democracies, the people’s representatives in the 
“lower” house hold the nation’s purse strings. And yet, economic 
policies will reflect the political principles underlying a nation’s 
over-all way of thinking and acting. 

In a world where views on economic theories and practices 
were about the same, governments could more easily agree on 
mutual objectives and map out plans for international convales¬ 
cence. But in a world split along the lines of comparatively or 
absolutely controlled economies, with some nations trying to 
combine features of the two economic philosophies, agreements 
are much more difficult to reach. As a matter of fact, while 
opportune day-to-day accords are conceivable and feasible, long- 
range economic policy understandings between the two systems 
are well nigh impossible. This is re-emphasized by the fact that 
the Soviet Union did not become a member of any of the inter¬ 
national economic organizations that developed as a result of the 
Bretton Woods Proposals for postwar reconstruction. It attended 
Bretton Woods as an observer but never took any action in con- 
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cert with the other United Nations. To be sure, business is still 
being transacted between the Soviet Union and the United States, 
or other democracies. But this does not prove the Sovict^s willing¬ 
ness to co-operate economically. The Soviet government will buy 
so long as it is in its interest to do so. Controlled Marxian 
economy would not strengthen capitalist economy by buying the 
latter’s products unless it needed goods badly. 

While the Soviet Union insisted upon a program of economic 
isolation—which included the small nations along its western 
borders—and remained reticent about signing treaties with capital¬ 
ist countries, the United States began to carry out a program of 
active assistance to war-torn nations immediately after the end of 
the war. It did not wait until the International Bank for Recon¬ 
struction and Development and the International Monetary Fund 
had been organized. Having already assisted many members of 
the United Nations under the Lend-Lease legislation and having 
contributed most of the funds necessary for UNRRA, it started 
making credits available through the Export-Import Bank 
(founded in 1934). It later subscribed a major part of the capital 
for the International Bank and the International Monetary Fund. 
Also, through special bilateral agreements it granted individual 
loans to Great Britain, France, Greece, and Turkeyj money was. 
earmarked for China to be made available if and when internal 
conditions would permit better security for the investment. 

In December, 1945, the United States government had 
announced proposals for the expansion of world trade and em¬ 
ployment. In acciadance with this government’s over-all policy, 
the proposal favored free trade, opposed governmental restric¬ 
tions anywhere, and denounced restrictive business practices (such 
as cartels or price fixing) that would impede full employment. 
The International 'IVade Organization (ITO), proposed and set 
up by the Economic and Social Council of the United Nations, 
has the specific duty of dealing with these problems on an inter¬ 
national scale. The council hopes that the member states of the 
United Nations will be induced to conclude agreements that, if 
accepted, will reduce tariffs, limit the activities of international 
cartels, eliminate preferential rates discriminating between the 
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products of different nations, and outlaw export subsidies or 
dumping. 

In recommending similar policies the government of the United 
States was supported by the majority of the American people. 
Americans may differ among themselves about the extent of 
economic aid or the methods of extending such aid but most of 
them favor international economic co-operation, believing with 
one of their great spokesmen that “trade is fundamental to the 
prosperity of the nations, as it is of individuals.” The reciprocal 
trade agreements, introduced by Cordell Hull in 1934, are a case 
in point. In a message to the Congress, requesting extension of 
the program. President Roosevelt said: 

We enacted into law a standing offer to reduce our tariff barriers 
against the goods of any country which would do the same for us . . . 
This is no longer a question on which Republicans and Democrats 
should divide . . 

In his message on the Bretton Woods proposals, the President 
had warned: 

The world will either move toward unity and widely shared pros¬ 
perity or it will move apart into necessarily competing economic 
bloc . . . ^^ 

Such facts and considerations demonstrate that formulation of 
economic policies is an essential part of the task of foreign policy 
making. In incorporating economic or commercial objectives in 
their political aims, policy makers arc bound by the nature of 
their domestic conceptions of political economy. Recommenda¬ 
tions for economic policies, views, and measures concerning 
international commerce, or participation in international economic 
organizations, will be guided or at least tempered by respective 
national philosophies. If the people feel that this philosophy 
should be changed, they will, in democracies, say so at the polls. 
Great Britain’s population, for example, seldom encouraged quick 

Message of President Roosevelt to the House of Representatives relative to 
the extension of the reciprocal trade agreements program, March 26, 1945. 

Message on the Bretton Woods proposals of February 12, 1945, quoted in 
the message of March 26. 
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and revolutionary changes but when they felt, after the ordeal 
of World War II, that considerable mc^ifications of their in¬ 
dividualistic economy might be the best way of bringing about 
their country’s speedy recovery, they did not hesitate to vote into 
power a Labor government whose platform called for a partially 
state-controlled and state-operated economy. 

The economic principles of the Soviet Union are, of course, 
determined by the Marxian doctrine as reinterpreted periodically 
by the Soviet leaders. The organization of state trading agencies 
such as the Amtorg in the United States is no political concession 
but, in the eyes of the Soviet government, a temporary expedient 
to keep necessary trade going until the USSR has become self- 
sufficient and does not need to trade with capitalist powers any 
longer. Thus Marxist economic theory, being a fundamental 
dogma of the creed, cannot help being reflected in Soviet inter¬ 
national commercial relations. It rules Soviet internal affairs and 
it characterizes the trends of Soviet foreign policy. 

Similarly, American ideas about free enterprise have inspired 
and directed the nature of United States foreign policy. The 
nature of the domestic economy is, however, subject to heated 
arguments between conservative and progressive elements. Both 
sides are represented in the two major parties but it may be said 
that, rightly or wrongly, conservatism is generally identified with 
the Republican Party rather than the Democratic Party. As a 
result, whichever party has been in power in the years since the 
Civil War has given the national economic policy its own flavor. 
Differences were comparatively small, however, until the Roose¬ 
velt administration, through the New Deal social and economic 
reforms, created a major chasm between the two parties. (Then, 
too, it is a long way from Theodore Roosevelt’s “big stick” foreign 
policy to Franklin Roosevelt’s “good neighbor policy.”) 

However, as a result of World War II, legislators of all 
political shades were compelled to make concessions toward a 
bipartisan foreign policy, as it became imperative to keep United 
States foreign relations on a constant level. This should, of course, 
imply a bipartisan position in matters of economic policy, too, since 
some of the principal problems of foreign policy hinge on eco- 



FACTORS CONTRIBUTING TO FOREIGN POLICY 63 

nomic matters. These, in turn, concern domestic politics and the 
vested interests of a free enterprise economy. Thus, serious 
questions continuously have to be ironed out between the legis¬ 
lative and executive branches of the government with compromises 
made by both sides. For example, if the price structure in a rela¬ 
tively uncontrolled economy like the TTnited States gets out 
of hand and becomes inflationary, it threatens the value of the 
dollar, which is the basis of world trade. What effect will that 
have upon postwar reconstruction in afflicted democracies— 
ideologically and economically—and what incentive may it give 
to the Marxist type of controlled economy? Or, if war-ravaged 
European countries are not granted loans through such 
mechanisms as the Export-Import Bank and the International 
Bank or under the European Recovery Program (Marshall 
Plan), to what degree may those countries further decline in their 
standards of living, remodel their former free economies on 
Soviet principles, and thus become not only economically but also 
ideologically a grave danger to the Western Hemisphere? Or, 
if tariffs are kept high or prohibitive, or if other regulations, such 
as sanitary measures or quotas, prevent imports into the United 
States, how then can the United States expect to develop its own 
export trade or how can it expect prompt payment by an economi¬ 
cally weakened world? With such trade barriers erected in the 
United States or any other country, how can political understand¬ 
ing and social pacification be achieved? 

Let us recall that the aim of every nation^s foreign policy is 
security and prosperity. There can be no genuine prosperity with¬ 
out security. Security can be achieved in a world where the four 
freedoms are basic premises of national life and international 
understanding. Totalitarian ideologies have grown out of the 
lack of at least one of the freedoms: freedom from want. Want 
is a great fertilizer of aggression—ideological, political, and 

'®Cf. H. D. Lasswcll, World Politics Faces Economics^ McGraw-Hill Book 
Co., Inc., New York, 1945. This small book is one of the most concise and perti¬ 
nent analyses of world political and world economic problems in existence and 
specifically deals with the clarification and comparison of the American and 
&viet points of view. 
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economic. A foreign policy able to achieve the goal of liberating 
people from want will have succeeded in eliminating one of the 
most potential danger sources of unrest, strife, and conflict. 
Theref(jre, at least from the point of view of the democracies, a 
reasonable, broad, and generous economic policy is one of the 
foremost objectives of the policy makers. Such a policy is possible 
only if a certain degree of altruism in domestic economic issues 
may be practiced and if the powerful vested interests recognize 
that concessions are necessary for their own survival and l^st 
interest, b'or a collapse of democratic free economies abroad will 
undoubtedly strengthen controlled economies and finally lead to 
the destructicjn of economic individualism. 

This thesis may be demonstrated by outlining certain over-all 
policy objectives, economic in type but political in effect, that the 
United States is considering and, on the other hand, by outlining 
the methods the S<jviet Union is using to further its opposing 
conceptions. 

Realizing that the world economy is interdependent, the 
United States believes that stability of its own economy is essential 
not only for the prosperity and security of its own people, but 
also for the maintenance of liberal democracy at home and abroad 
and the attainment of world peace. Therefore, the American 
economy, generally based upon the principle of free and competi¬ 
tive enterprise, will have to try to attain full industrial and agri¬ 
cultural development and full employment while conserving and 
developing its natural resources and keep its monetary system 
stable. To what extent the United States should contribute, out 
of its own resources, to the reconstruction and economic recovery 
of war-ravaged or underdeveloped countries is a vexing question, 
and one that has been the subject of heated arguments since the 
end of World War II. (^n the premise that destitution in other 
countries would impede world economy from recovering and that 
want produces ptditical radicalism, the United States developed 
a broad program of assistance on a global scale. In addition to 
the conclusion of reciprocal trade treaties and encouragement of 
private business abroad, large sums were put at the disposal 
of the Export-Import Bank and the International Monetary Fund 
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to stimulate the economic recovery of former allied nations. The 
most important implementation of this policy, however, is the 
creation of the European Recovery Program, which is set up to 
.help national economies to help themselves. It docs not prevent 
the United States from concluding treaties of commerce and 
friendship or reciprocal trade agreements with countries that do 
not participate in the ERP. 

While the United States thus is striving for an economy of 
abundance for itself and both through self-intereSt and for hu¬ 
manitarian reasons desires to apply this principle to international 
economy as well, the Soviet Union is opposed to the establishment 
of prosperity as the United States sees it. The Soviet government 
knows full well that peace and well-being arc disadvantageous for 
its purposes. Therefore since it is striving to reconstruct its own 
country as a base for world communism rather than for the good 
of its citizens, its policies are directed toward universal unrest, 
lowering of the standard of living, and threatening of security. 
For there will be no revolution in a country whose citizens are 
well fed, well housed, and well clad. The Soviet leaders have 
enough revolutionary experience to realize this. They want 
eventual prosperity too, but they want it on their own terms. 
They do not want prosperity produced by capitalistic or scmicapi- 
talistic economies. Therefore they declined to participate in the 
international economic organizations such as the International 
Trade Organization or the International Bank. Therefore they 
violently reacted against the Marshall Plan, which, they know, 
would decrease the chances of leftist rebellion in substandard 
economies in proportion to the recovery achieved. 

Here, then, are examples of two irreconcilable economic points 
of view, which arc implementing each country's conception of 
foreign relations and over-all policy objectives. Either policy 
will strive for as strong a national economy as possible and each 
one knows that failure to succeed means failure to gain support 
in world politics. This is the reason why the conditions of United 
States domestic economy are of crucial significance for the future 
of liberty throughout the world. 
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MILITARY FACTORS 

we expect war, we may create an atmosphere favorable to 
a so-called ‘preventive war.* If we do not expect war, we invite 
aggression.’* This, in a nutshell, is the dilemma foreign policy 
makers have had to face since time immemorial. To be sure, war 
as an instrument of foreign policy has been denounced over and 
over again by well-meaning statesmen. In the Pact of Paris, or as 
it is better known, the Kellogg-Briand Pact (of August 27, 19^8), 
fifteen of the world’s foremost nations agreed to condemn “re¬ 
course to war for the solution of international controversies and 
renounce it as an instrument of national policy in their relations 
with one another.” The United States Senate, otherwise so dis¬ 
inclined to have the government sign any international political 
or military agreements, ratified the pact on January 15, 1929.*® 

I lowever, a major violation of the pact began with Japan’s 
attack upon Manchuria in 1931 and, from that time on, aggression 
followed aggression, and the pact became a fading memory. Its 
only tangible result was the innovation of undeclared wars, which 
were called “incidents” by the Japanese war lords and “police 
actions” by the Nazi and Fascist fuehrers. In this way, aggressor 
nations could claim they did not violate the letter of the inter¬ 
national law even though they clearly negated its spirit and 
brazenly so boasted. They sought to circumvent the obligations 
contained in Article II of the pact, which stipulates that settlement 
of disputes “should never be sought except by pacific means” and 
thus maintained a legal fiction by avoiding formal declarations 
of war. 

H. D. L.issvvcll, op. rit., p. 8. 

’‘^'rhe p.iot, .IS signed, w.is a much watered down version of the original 
rccoinincndation by the members of the American Committee for the Outlawry 
of War. It also omitted definitions of permissible and nonpermissible wars, im- 
plying that certain types «if w.ir were justifiable .and thereby reducing the value 
of the pact. Noi did the p.ict expressly state how a "pacific settlement” could be 
arranged. Nevertheless, the pact w.is a "magnificent gesture toward a new ethical 
evaluation of war. . . .” (Cf. Sharp and Kirk, Contemporary International Poli¬ 
tics, Rinehart & Co., New York, 19+6, pp. 558-559.) 
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In a work! shaken by ideological contests and ruled by power 
politics, in an era that has produced the world’s two bloodiest wars 
within the lifetime of one generation, no government can risk 
relying upon the good intentions of other governments. Inter¬ 
national bodies have only begun to prepare the way for alleviating 
mutual suspicions, and the conflict betweer. the totalitarian and 
democratic nation groups has not helped to make much progress 
toward a political millenium. Therefore, even governments that 
traditionally dislike delegating too much power to the military 
are compelled for security’s sake to have their policy makers 
listen to those who are responsible for national defense. A realis¬ 
tic statesman is bound to recognize that a foreign policy is just as 
strong as the relative defense potential that can (and will) back 
it up. 

When the meaning of foreign policy was discussed, reference 
was made to certain principles (such as topographical and demo¬ 
graphic conditions) that must determine the limit of a nation’s 
aspirations and thereby establish the fundamentals of national 
foreign policy.'* The limitations are created by the relative 
strength of the armed forces (actual and potential), the capacity 
of industry and agriculture, the natural resources and stockpiles 
available, and the quality of the transportation and communica¬ 
tions systems, and last but not least the geographical location. 
These conditions can only mean that the advice of the defense 
chiefs will confront the makers of foreign policy with definite 
alternatives, which, in parliamentary democracies, are further 
narrowed down by the temper of the people, as reflected in the 
parliamentary bodies. Obviously, the heads of state and their 
foreign ministers will try their utmost to settle disputes or achieve 
policy objectives without resorting to destructive means. But at 
the same time they must be sure that diplomatic actions are co¬ 
ordinated with the development of their defense forces. The 
extent to which they will push their policy or allow for compro¬ 
mise depends on their own and other countries’ actual or potential 

Cf. supra, p. 16 flF. 
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strength—geographically, economically and militarily—and their 
estimates as to whether or not other governments are bluffing. 

One may well believe the spokesmen of governments of all 
political colors when they assert that the maintenance of peace is 
their goal. All nations would prefer to gain their objectives with¬ 
out war. Wars arc expensive, for victors as well as for van¬ 
quished. Opinions differ, however, as to how best to maintain 
the peace without compromising national security. During recent 
periods of history, the implementation of policies designed to 
avoid war ranged all the way from disarmament to the highest 
level of preparedness. Some democratic powers were ready to 
subscribe to progressive limitations of armament until such time 
as internati(jnal agreements would effectively outlaw armaments 
above the mere policing level, and it is interesting to note that 
the Soviet Union has given lip service to this policy. 

Uxcept in Japan, the influence of the military decreased for 
various reasons after the end of World War I, at least until 
J.'ipanese aggression against Manchuria created global uneasiness. 
In the western democracies, the temper of the people was out¬ 
spokenly pacifist; there can be little doubt that this greatly 
stimulated the Axis powers into underestimating the defense 
potentials especially of the United States and Great Britain. Un¬ 
der the totalitarian regimes, the army became the instrument of 
the party that determined policy. Neither in the Soviet Union 
nor in either Italy or Germany did top military leaders retain 
any appreciable influence upon actual policy formulation. German 
and Italian documents have shown that the political leaders 
fre(]uently rejected vital recommendations of their High Com¬ 
mands. 

However, there were fewer efforts toward universal demili¬ 
tarization after World War II than after World War I. The 
western democracies found it necessary to establish closer rela- 

'riicrc have been exceptions to this rule, however. As Fascist Foreign Minis¬ 
ter Ci.ino’s Dianes reveal, Mussolini w.is aware of Italy’s low military potential. 
Yet he entered the war in I9}.0, believing that the end of the conflict was in 
sight. He would not leave all the war booty to Hitler, and so he took the oppor¬ 
tunity of participating in what he thought was the last phase of the war. 
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tions between their foreign offices and their defense agencies. 
They felt that in this way the implementation of democratic 
foreign policies had a better chance. Also they wanted to avoid 
having their tendency toward disarmament misunderstood as 
weakness. Comparatively speaking, the United States, again, 
made the greatest effort at disarming but it remained aware of the 
necessity for keeping at least its defense potential strong and 
alert. Although the Congress of the United States, after the end 
of World War II, permitted the Selective Service Act to dis¬ 
appear from the statute books, it reversed itself in 1948 by 
reintroducing a limited military draft law. It has also sought to 
make the organization of national defense more efficient. It 
created, by the National Security Act of 1947, a National Security 
Council with a Central Intelligence Agency to provide it with 
foreign information, and it arranged for the merger of all the 
armed forces in a Department of National Defense. The Secre¬ 
tary of State and the secretaries of the defense agencies are the 
principal members of the National Security Council. Under the 
chairmanship of the President, a co-ordination of political, 
economic, and military policies has thereby been achieved. The 
British Imperial Defense Council works along similar lines. 

Conversely, the Soviet leaders ended the power and influence 
of their military leaders immediately after the end of World 
War II. The Politbureau did not permit its marshals and generals 
to become political leaders. Those officers who are now in high 
government positions arc civilians in uniform (like Stalin) or 
Party men of long standing (like Voroshilov or Bulganin). The 
Communist Party saw to it that none of its powers was lost to 
soldiers. In contrast, some military leaders of the United States 
have become high policy-making officials in nonmilitary agencies 
of the government. 

As a rule, policy-making bureaus in the defense agencies are 
concerned only with such policies as may affect their own agencies. 
But they do have offices set up that are designed to secure policy 
co-ordination between the foreign offices and the defense agencies j 
they are also charged with the constant survey of foreign political 
and economic issues and the development of international rela- 
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tions. In the United States, for example, before the consolidation 
of defense agencies in i947> the Navy Department had a 
“Politico-Military Affairs Section in the Office of Naval Opera¬ 
tion . . .dealing with “high political policy, while other sections 
are concerned with island governments, U. S. Naval missions, 
and affairs of navel attaches . . In the War Department the 
“Policy and Strategy Group in the Plans and Operations Division 
of the General Staff deals with questions of high political 
policy . . . The War and Navy Departments cooperate in the 
formulation of political policy in the Joint Chiefs of Staff Com¬ 
mittee and in the Statc-War-Navy Coordinating Committee.” 
The merger of the national defense agencies in 1947 has greatly 
facilitated the co-ordination of political, economic, and military 
policies. The events between Pearl Harbor and the crises follow¬ 
ing the end of the war have made it clear how intimate the con- 
nectiem between foreign policy and national preparedness is.‘® 
Most Kuropean powers learned this principle by bitter experience 
long ago. 

The greater the international tension, the closer will co-ordina¬ 
tion between politico-economic and military policy officials have to 
be. Within the framework of such co-ordination, armed forces 
agencies are expected to recommend approaches to foreign policy, 
formulation or methods of enforcement. They may have weighty 
economic or psychological reasons in addition to military and scien¬ 
tific ones, for suggesting policies. But it would be unreasonable to 
assume that policies originating from military leaders must neces¬ 
sarily be of a belligerent nature. The fervent quest for peace by 
men like Generals Eisenhower, Bradley, and Marshall is a case 
in point. 

One may state as a general principle that the influence of the 
armed forces upon foreign policy formulation becomes stronger as 
foreign relations deteriorate. In such periods, even the most 
democratic nonmilitarist policy officials are bound to request the 
advice of the leaders of their national defense agencies. 

B. Bollcs, “Influence of Armed Forces on U.S. Foreign Policy,” Foreign 
Policy RefnrtSy Vol. XXII, No. 14 of Oct. 1, 1946, p. 172. 

Cf. Bailey, of. cit., p. 74. 
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In countries where militarism amounts to a political principle, 
foreign policy is, of course, inspired—and sometimes ordered—by 
the chiefs of the armed forces. This, for instance, was the case in 
prewar Japan whose foreign relations and domestic life were 
shaped by the leading generals and admirals. Civilian govern¬ 
ment was more or less powerless and obediently accepted the dic¬ 
tates of the armed forces. Similar conditions have existed, from 
time to time, in some Central and South American countries where 
army officers have taken over the reins of government, mostly 
after a successful revolt, and imposed their will upon whatever 
civilian policy maker they permitted to remain on duty. 

In European countries the influence of the military on foreign 
policy was stronger before than after the two world wars. The 
country of militarism par excellencey Prussia-Germany, always 
conceded the last word on international relations to the military 
leaders, from the time of the creation of Prussia’s first powerful 
army by Frederick William I in the eighteenth century. Under the 
German Empire, from 1871 to 1918, saber rattling was a familiar 
accompaniment of German foreign policy and not even the grad¬ 
ual strengthening of the legislature could restrain the generals 
and admirals. The Reichstag could in theory refuse or reduce 
money appropriations, which it rarely dared to do, but it had no 
means to control the use of the monies by the War and Navy 
ministers. As the monarchs were military men by upbringing and 
tradition, they saw to it—even though they were constitutional 
rulers—that representatives of their own caste were well and 
powerfully represented in the government. 

On the other hand, neither Nazi Germany nor Fascist Italy 
permitted their armed forces chiefs to exercise much influence in 
matters of foreign relations. Hitler and Mussolini were cautious 
lest their armies and navies move in and take the power out of 
their hands. Both glorified militarism and fostered military train¬ 
ing, behavior, and organization, trying to maintain a warlike spirit 
among the population. But they were never fully convinced of 
the political loyalty of their armies and navies. 

It was mentioned above that the basic physical and psycholog¬ 
ical conditions of a nation and its minimum or maximum aspira- 
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tions in the world must of necessity determine how strongly it can 
back up its foreign policy. National defense strategy naturally 
takes its cue from these conditions and thereby may restrain or 
stimulate, or remain noncommittal, toward policy framers. How¬ 
ever, there are a few additional ways in which the armed forces 
may influence foreign policy or take over the role of the diplo¬ 
mats to lend further emphasis to their government’s announced 
policies. 

I. Although, as a rule, the agencies of national defense cannot 
make foreign policy, it is possible that their actions may force the 
policy makers to make public statements that amount to either a 
restatement or a modification of foreign policy. This does not 
happen often. When it does, it consists of utterances of prominent 
military leaders or actions by military units that were not previ¬ 
ously authorized by the respective chiefs of government. One of 
the most interesting cases in point was General MacArthur’s 
statement concerning his views on a peace treaty to be concluded 
between the Ignited States and Japan and the resulting decrease 
of occupation forces. The Department of State, the sole agency 
empowered to formulate policy on this matter, presumably did 
not fully share the general’s views and failed to back him up by 
endorsing what he had said. But there can be no question that his' 
statement precipitated discussions concerning the problem of fu¬ 
ture relations between the two countries. 

2. The armed forces, in order to emphasize their government’s 
determination that certain announced policies will be carried out 
regardless of opposition, may l>e called for armed demonstrations. 
History is full of examples of this “armed” diplomacy. The dis¬ 
play of United States navy units in the spring of 1947 near the 
Greek port of Piraeus was one of the more recent instances of 
armed forces helping to implement United States policies—in this 
case, policies concerning Greece and Turkey. Another recent ex¬ 
ample of United States armed diplomacy was the sending of naval 
units into the Mediterranean during the negotiations over Trieste 
in 1947 - 

3. Conventions concerning armament, too, involve problems of 
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concern for both political and military experts. For example, the 
/Treaty of Rio de Janeiro, concluded in September 1947 between 
the United States and all the nations south of the Rio Grande 
relative to Western Hemisplicre defense ativi c'^chanc:e of weapons 
obviously had much military bearing. The Ibiited States position 
on their trusteeship of the Pacific islands, roy^ is [)y no means a 
matter of foreign relations onlyj it involves important principles of 
defense strategy, and, therefore, tiic political negotiators had to 
consider the views of the defense chiefs on United States terri¬ 
torial security. Following the opinion of the U.S. Navy, President 
Truman declared that “those Japanese mandated islands captured 
by United States forces which are needed by America will be 
kept as long as necessary” but added that they would be kept 
under “individual United Nations trusteeship.” 

After most wars, there has been a tendency, in the United States 
as well as in other countries, to keep the influence of the armed 
forces at a minimum, although military heroes have occasionally 
risen to postwar political power. Physical and psychological fa¬ 
tigue, accumulated during the strain of emergency, has tended to 
express itself in opposition to everything military. Rut the end of 
World War II, the establishment of the United Nations notwith¬ 
standing, did not produce the traditional swing away from the 
military. Political tensions had not subsided j on the contrary, 
they were brought out in the open. Ideological warfare did not 
cease. The end of shooting did not establish a feeling of security. 
Therefore the influence of military leaders upon the formulation 
of foreign policy remained strong and the reorganization of gov¬ 
ernments all over the world, taking account of existing conditions, 
provided for continuous and close co-operation between foreign 
policy and military strategy. The unification of the army, navy, 
and air forces in the United States and the establishment of the 
National Security Council proved that the greatest nonmilitarist 
power of the globe felt that it must support its foreign policy by 
an efficient organization of national defense. Similar considera¬ 
tions prevented the British government from large-scale demobi¬ 
lization in spite of the grave economic situation it faced. 

Cf. B. Bollcs, op. cit.y p. 176. 
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Whether or not the influence of military leaders can be kept in 
bounds by a civilian government will always be a crucial issue for 
a nation’s position in international affairs. “A strong statesman ... 
can probably control a General Staff and keep its offensive spirit 
within what he decides to be its due bounds. Even the strongest 
statesman, however, may be overborne by the arguments of the 
military experts, which naturally he cannot refute on technical 
grounds. Less strong witted and less assured statesmen . . . are 
always liable, in times of crisis, to yield, against their better judge¬ 
ment, before the arguments of the General Staff, and to subordi¬ 
nate political to military aims.” 

OTHER GOVERNMENT AGENCIES 

We have so far listed among factors contributing to foreign 
policy domestic conditions, public opinion, economic issues, and 
problems of national defense. It is necessary to add a few words 
about the contributions by government agencies other than those 
directly connected with the conduct of foreign affairs. These 
agencies are concerned with finance, trade and commerce, labor, 
internal affairs, agriculture, law, transportation, and communica¬ 
tions. 

In the United States, the Treasury Department plays a very 
important role by actively participating in international commer¬ 
cial relations. As far back as 1942-43 it authored the program of 
an international bank and monetary fund which was later accepted 
as a basis for the establishment of these agencies. The Treasury 
may be ordered by the President to control foreign fundsj for 
example, it seized Axis assets during World War II. It has in¬ 
itiated financial policies that have been accepted by American 
occupation authorities in Germany and finally incorporated in the 
State Department’s over-all policy planning. It was responsible 
for financing the war, thereby giving the political and military 
leaders the means to carry out their policies and strategy. It is the 
administrating agency for the collection of tariffs and, as such, is 

R. B. Mowat, Di-plumacy and Peace, Williams & Norgate Ltd., London, 
* 935 . P- *25- 
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in control of the Coast Guard in peacetimes. It has officials sitting 
in a number of specialized agencies of the United States govern¬ 
ment wherever financial questions arc involved. 

. In Great Britain, the Treasury plays an even greater role in the 
country’s over-all policies. Whereas in the United States approval 
for funds to be allocated comes from the Congress, with the 
United States Treasury being a mere executive agency, the British 
Treasury must approve every penny to be spent—a condition 
that makes this ministry one of the most important in the Com¬ 
monwealth. Also, top-level Treasury officials exercise control over 
government business that is not strictly financial, such as the civil 
service. The nominal head of the Treasury, the “First Lord,” is 
the prime minister himself j the actual head, the “Second Lord,” 
mostly called the chancellor of the exchequer, is the finance min¬ 
ister of the nation. The exchequer, under parliamentary orders, 
has an imposing list of duties and it has, because of its semi- 
independence and because its chancellor is the ranking cabinet 
member of the United Kingdom, often influenced foreign policies 
pertaining to financial, political, and defense matters. It may be 
assumed that Treasury opinion, concerned about Britain’s postwar 
economic crisis, was an important factor in the cabinet decision that 
British occupation forces in Europe and the Middle East were to 
be reduced or withdrawn. 

Such extraordinary influence on the part of the Treasury in 
national and international affairs is unusual. A similiar influence 
will not be found, for instance, in the Ministry of Finance or Min¬ 
istry of Budget of the French Republic, whose position may be 
likened to that of the United States Treasury Department.^^ 
There as here the personality and initiative of the leading officials 
rather than the constitutional position granted to them made them 
as influential as they are. In prewar Germany, departments con¬ 
cerned with finance were strictly subordinated to political agencies, 
and this is even more the case in the Soviet Union, where the role 
of money is quite different from that in non-Marxist economies. 

** Except that in the United States the Bureau of the Budget is a separate 
agency. 
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Soviet domestic currency is not on the international market, and if 
the Soviet government wants to purchase abroad, it pays in foreign 
exchange (mostly dollars) or in gold. Although the scarcity of 
machinery and goods necessitates a certain degree of Soviet foreign 
trade, which the government controls just as it controls foreign 
currencies, money inside the USSR may not be regarded as influ¬ 
ential in international relations. Certainly, Soviet foreign policy 
is not affected by monetary considerations. 

The commerce departments play a different, though important, 
role in the formulation of foreign policy. Some of their functions 
have, in fact, been taken over by the foreign offices. In the United 
States, commercial policy is developed in the State Department, 
which, as was described above, has also organized a number of 
influential economic offices. The role of the Department of Com¬ 
merce is mainly advisory. Its commercial agents in foreign coun¬ 
tries are under the wing of the State Department, and its Office 
of International Trade is a research and analysis agency rather 
than one that determines policy. 

Conditions are somewhat different in Britain, where there exists 
a Department of Overseas Trade. Since 1917 it has had the task 
of atlministering foreign economic relations and of recommending 
commercial policies. It is not an entirely independent agency, as 
it is subject to supervision by both the Foreign Office and the 
Board of I rade (the ecjuivalent of the U.S. Department of Com¬ 
merce). Its existence is the reason that there are few economic 
bureaus in the Foreign Office. 

The position of the Ministry of Commerce in France or prewar 
Germany resembles that of the U.S. Department of Commerce. 
In the Soviet Union, however, the situation is quite different. The 
Soviet Foreign (Office is less ct)ncerned with foreign economic rela¬ 
tions than is any other such agency. The Ministry of Foreign 
Trade is in charge. The latter supervises the state trading mo¬ 
nopolies and otherwise is an executive organ of the policies laid 
down by the party. The principles of Soviet government prevent 
the ministry from formulating commercial policyj what it may 
do is to recommend methods. But in Soviet eyes, the existence of 
the Ministry of Foreign Trade is not one of choice but of tempo- 
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rary necessity. For trade between state monopolies and private 
enterprise is awkward for both parties, to put it mildlyj the 
Soviets would prefer to be able to deal with other state monopo- 
jies only and then dev^elop barter trade, which they arc now 
pursuing with neighboring countries in central and southeastern 
Europe. 

The contributions of the ministries of t’le interior differ with 
the respective governmental organizations. In the United States, 
the Department of the Interior happens to be in thc'business of oil 
administration. Oil, as is universally recognized, is an explosive 
issue in international politics.”'* The State Department, trying to 
cope with the thorny problems of oil, has set up a specialized 
bureau dealing with this matter, but oil, wherever it is found, has 
universal implications and thus the Secretary of the Interior, 
who controls the Petroleum Administrator's Office, cannot help 
invading the scene of foreign affairs. Apart from this, the par¬ 
ticular tasks of the U.S. Department of the Interior pertain to the 
improvement of internal productivity rather than to political 
matters, and by this token contribute at least indirectly to this 
country’s position in the world. For example, its reclamation 
projects may considerably affect the thinking of both policy mak¬ 
ers and strategists. 

In contrast, the British Home Office’s duties arc much narrower. 
It is exclusively concerned with domestic administrative matters 
such as internal safety, supervision of elections, or filing petitions 
to the Crown by British subjects. It naturalizes aliens, whereas in 
the United States most of these tasks are fulfilled by the Depart¬ 
ment of Justice. It has little if anything to contribute to foreign 
relations. The French Ministry of the Interior, too, supervises 
the police (as do most European ministries of the Interior) and is 
mainly occupied with domestic political and social conditions. The 
same was true in prewar Germany and Italy. European ministries 
of the interior have often been identified with the seat of the police 
power of the state. They were, however, unconcerned with the 

This department’s Division of Territories is responsible for internal affairs 
of such United States territories as Alaska or Puerto Rico but it does not handle 
aspects of foreign policy that may concern any of these regions. 
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problems of health and welfare, which in many countries are 
handled by specialized ministries. As international agreements on 
health and welfare are on the statute books of almost every nation, 
the respective ministries have developed a considerable degree of 
interest in foreign affairs. 

There is no all-Union ministry of the interior in the Soviet 
Union j there are, however, ministries of home affairs established 
in the constituent union republics, which, as we recall, have their 
own “state” governments. Needless to say, these agencies have no 
connection whatsoever with foreign policy making. 

The labor departments of the democratic states contribute con¬ 
siderably to foreign policy. Being concerned with labor’s position 
in a changing world, their representatives participate in interna¬ 
tional attempts at improving labor’s conditions all over the world. 
The U.S. Department of Labor selects the United States delegates 
to the International Labor Organization (II.O) and presumably 
most other non-Soviet labor ministries select their own delegates. 
There is no labor department in the Soviet Union, since there is 
no problem of labor-management relations in that country. The 
trade union organizations take care of questions that may arise 
regarding working and living conditions. 

The political and economic conditions of any country depend a- 
great deal upon the position and behavior of labor and so it is 
to labor that the Soviet Union tries to direct its political campaign. 
Labor can, of course, make or wreck a country’s economy, and 
thereby strengthen or jeopardize its defenses. Therefore, in the 
matter of foreign relations, specifically with countries in the Soviet 
orbit, the problems of labor are seriously considered by policy 
makers. 

The ministries of agriculture, too, play their part in foreign 
policy. Being responsible for their respective countries’ food situ¬ 
ation, their counsel is indispensable for policy and strategy. In the 
aftermath of World War II, food is an essential for peace and 
order. The United Nations Food and Agriculture Organization 
is one indication of world concern for food production and distri¬ 
bution. The U.S. Department of Agriculture maintains agents in 
many countries. Agricultural attaches, who work under the super- 
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vision of the State Department and who collect information about 
the world’s agriculture, exchange new inventions and see to it that 
United States agriculture is protected from the influx of animal or 
plant diseases. The British Ministry of Agriculture and Fisheries 
and the French Ministry of Agriculture perform about the same 
duties for their respective countries and sc do the corresponding 
agencies of the world’s other civilized countries. In the Soviet 
Union, there is no all-Union ministry of agriculture yet each 
constituent republic has not only such an agency but, in addition, a 
Ministry of Food Industry and a Ministry of State Grain and 
Livestock Farms.^^ 

The justice departments contribute their part if they are em¬ 
powered, as the one in the United States is, to fight international 
cartels or to work on such cases of international law as the legal 
advisors of the foreign offices might not handle. Again, the Soviet 
Union has no all-Union justice department, leaving it to the re¬ 
publics to supervise their respective legal organizations. Ques¬ 
tions of international law are handled by the Minindel, its 
advisory bodies, and, in cases of particular importance, decided 
upon by the Politbureau. 

Mention may finally be made of the departments dealing with 
transportation, communications, and the mails. These functional 
agencies naturally contribute, at least technically, to their coun¬ 
tries’ foreign relations. Their technical advice is necessary for 
policy makers and foreign affairs researchers. Among such 
agencies are the post offices, maritime and aeronautics administra¬ 
tions, bank, and tariff commissions. 

This is but a very brief survey of factors contributing to foreign 
policy formulation, as they come to the policy makers’ attention 
from other agencies of their own government. Many other in¬ 
stances of indirect contributions could be mentioned, for example, 
educational agencies, which help shape the minds of new genera- 

There arc in the USSR both state and collective farms. The collectives, 
“Kolkhozes,” administer themselves and are under the supervision of the respec¬ 
tive ministries of agriculture; the state farms are under direct control of the 
ministries of state grain and livestock farms. 
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tions and condition them to certain attitudes and established tradi¬ 
tions. A long-range policy creator will inevitably have to pay 
much attention to the schooling of youth in international relations j 
in the majority of cases, however, he is powerless to initiate 
reforms. 



CHAPTER THREE 


Sources of Information 


MEANING OF INTELLIGENCE 

Gen. William J. Donovan, America’s wartime intelligence 
director, once wrote that "no foreign policy can ever be stronger 
than the information upon which it is based.” ^ Indeed, informa¬ 
tion is the fuel for the machinery of international relations. With¬ 
out it, or without adequate intelligence material, the machinery 
will slow down, or idle. As a result, policy makers may well mis¬ 
interpret conditions and be led to miscalculations. Worse, they 
may have to shoot in the dark. 

Policy-formulating officials should be presumed familiar with 
basic historical and statistical facts concerning the areas of their 
jurisdiction. However, facts in themselves, indispensable as they 
may be, are not necessarily relevant for policy formulation, unless 
they have been put into the right context. Facts become articulate 
through additional information that indicates the direction and 
character of their development. 

Such information may be of infinite variety, covering all possi¬ 
ble emanations of national life, pertaining to events, conditions, 
factual matter, and intangibles. There can never be enough in¬ 
formation. The more there is, the better for the digesting and 
processing officials, the better in the end for actual policy deter¬ 
mination. Responsible policy makers are not supposed to read 
every scrap of information available about a particular country, 

^ “Intelligence: Key to Defense,” Life Magazine^ Sept. 30, 1946, p. 108 IF. 
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area, or continent. They will get only the gist of it. Rarely 
will intelligence come to their attention “in the raw.” With few 
exceptions, such as cables containing news of extraordinary perti¬ 
nence, information will be processed by the staff of the missions 
abroad, by the country specialists in the foreign office’s political 
divisions, by officials in specialized offices such as those concerned 
with commercial policy, and finally by the staff of the research 
and analysis divisions, who may use it for immediate processing or 
for purposes of reference in the context of other studies. 

All these contributions are like the parts of a jigsaw puzzle, the 
solving of which is in the hands of the division chiefs and their 
high-level superiors. They will co-ordinate factual statements 
and policy recommendations into one integrated pattern and for¬ 
ward it to the policy-formulating officials. 

Let us repeat: there arc original intelligence items of indubitable 
value that need no comment, but as a rule, intelligence is processed 
information. Thus, for the purposes of policy formulation, it is 
necessary 

(a) to collect abroad all intelligence pertinent for international 
relations and foreign policy j 

(b) to analyze and evaluate and relate the available material 
objectively and impartiallyj 

(c) to disseminate the processed information quickly to the 
responsible officials.” 

In surveying the field of intelligence, the student of foreign 
relations will recognize, perhaps to his surprise, that intelligence 
gathering is by no means an activity that bears the official mark of 
moral condemnation. As a matter of fact, information work is 
nowadays not only recognized de facto but also de jure. Report¬ 
ing home from foreign posts has become an honorable occupation. 
When an author writes that “military, naval and air attaches are 
simply official spies j it would be hypocritical to call them any- 

*In this volume, we are not concerned with the technique of intelligence dis¬ 
semination, which is an administrative function. Obviously, an efficient code 
room and quick distribution service in the foreign office make incoming intelli¬ 
gence even more valuable. 
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.thing else . . . ® he may have put the matter rather crudelyj 

however, actually, “official spies” have come to be universally 
recognized by all nations and are protected l^y international law. 
Every government knows \’cll that other gevernmonts wish to 
gather as much intelligence as tliey possibly cj-n obtain. The ques¬ 
tion only is to what length their agents will go to obtain foreign 
state secrets, and the eternal problem remains as to where a diplo¬ 
mat transgresses the frontiers of hospitality, taking undue advan¬ 
tage of his immunity, or how ruthless a free-lance secret agent 
may be in order to achieve his objective. 

The writer has never been the member of a secret service or¬ 
ganization and he cannot claim to know more than the average 
person about the techniques of collecting intelligence in a subter¬ 
ranean way. But he gathers from perusing whatever literature is 
available about secret service and espionage that more nonsense 
has been written in books or projected onto the screen of the 
movie theaters on this topic than on any other item concerning 
international relations. The student of foreign affairs who wants 
to know something about the machinery of foreign-policy making, 
should be mindful to look upon intelligence for policy purposes in 
a very unromantic way. 

It may be true that attempts are being made by certain govern¬ 
ments to pierce vital secrets with the help of espionage agents. But 
political secrets cannot be hidden for long. Leakages are liable to 
occurj implicit information may be gathered from apparently in¬ 
offensive unrestricted material, from which keen observers can 
discern developments and trends. All of whichp goes to prove that 
secret agents will, as a rule, concentrate upon military rather than 
political matter. “There is far more to be learned,” wrote an 
espionage expert, “about a country from a careful digest of its 
official publications and newspapers than is to be picked up by 
hanging around arsenals with a ‘Brownie.’ ” ^ 

For example, Nazi Germany’s geopolitical aspirations and the 
resulting war of aggression, could not have surprised anyone who 

* R. Boucard, The Secret Services of Eurofe^ Stanley Paul Co. Ltd., London, 
1940, p. 14. 

R. Boucard, of. cit., p. 12. 
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took the pains to buy and study a few pertinent books, magazines, 
and newspapers on the subject available at any German bookshop 
or newsstand.^ Communist objectives of the Soviet government 
are as clear as a cloudless sky for any intelligent person who takes 
the trouble of studying literature on the Marxist-I.eninist- 
Stalinist gospel. Kven during the war, when censorship was at its 
heaviest in the Axis countries, a careful analysis of enemy newspa¬ 
pers and radio broadcasts used to reveal much of the aggressors’ 
intentions, trends, and policies. 

It is therefore clear that processed intelligence is of particular 
value for policy formulation. It is also true that much intelligence 
raw material can be found where only a skilled observ^er can rec¬ 
ognize it (in newspapers, for example) and that secrecy of infor¬ 
mation is not necessarily the yardstick for its usefulness. Why 
then is it that sometimes even plain material is communicated 
under the restriction of high classification, be it top (or most) se¬ 
cret, secret, confidential or restricted? The answer is simple enough 
and (jLiite significant for the character of intelligence used by 
foreign-policy makers. While the event in question may not be 
confidential at all, while it may have been discussed in the world 
press for that matter, the deductions drawn from it by the dipio-. 
matic staff abroad, the interpretation given to it by the area spe¬ 
cialists, the evaluation accorded to it at home, and the policy 
recommendations attached to it must de rii'ueur remain confi¬ 
dential, as they affect national security. 

Policy decisions are in themselves highly confidential. If a 
policy is publicly announced, it is already a going concern^ all 
provisions to protect its execution have been taken. So long as this 
is not yet the case, the policy makers are still trying to work out 
the best possible solution for their problemsj therefore, their work 
must be done in secrecy, and information reaching them must ac- 

® Sec the chart of Nazi infiltration in foreign countries, published in The 
Brown Netunrk by an anonymous author and backed by a “World Committee 
for the Victims of Nazi Fascism” in 1936, Knight Publishers, New York. But 
the book’s documentation found little credence although it contained what later 
proved to be invaluable intelligence material. 
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cordingly not come to the attention of outsiders, particularly if it 
contains interpretive suggestions. 

This is no “secret diplomacy” in the customary sense of the 
,word. It is simply protection for the nation’s security and welfare. 
Like a chess player, the policy maker who knows what his oppo¬ 
nent is up to finds himself in a much stronger position to out- 
maneuver him than one who docs not. Such jockeying is not an 
end in itself, although surely many a diplomat likes the game. So 
long as there does not exist a world government, no national gov¬ 
ernment can be blamed for wanting to do its utmost to protect its 
security. In wartime, obviously, the right confidential information 
for the general staff or its field commanders may mean the differ¬ 
ence between defeat and victory. In peacetime, the political and 
economic position of a country may be in the balance, thereby 
affecting the standard of living and the safety of every one of its 
citizens. No wonder that the foreign offices of the world are most 
cautious in what they will divulge and what they will keep a 
secret. No wonder the world’s governments arc so intent on find¬ 
ing loyal and skilled representatives abroad and scholarly experts 
at home, so as to be kept sufficiently informed. No wonder spies 
from all corners of the world are trying to break codes that would 
make it possible for their governments to decipher other govern¬ 
ments’ messages. 

GATHERING OF INTELLIGENCE 

Intelligence is collected first of all by the diplomatic staff of 
the missions. In the form of cables, air letters, or despatches, 
running accounts will be sent home about current political prob¬ 
lems—international and domestic j the general attitude of the 
receiving government to the sending onej analyses and interpre¬ 
tations of official statements as well as of press and radio publica¬ 
tions j the social and economic implications of present policies 
toward and by the receiving state j the behavior and influence of 
the men in power and those who are regarded as potential candi¬ 
dates j public opinion regarding domestic questions and interna¬ 
tional problems} cultural developments of significance, and so cn. 
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Often of importance are memorandums of conversations that 
took place between the officials of the sending country and the 
leaders of the receiving country. Exchanges of ideas with foreign 
officials or interviews with private foreigners frequently offer 
significant keys to the understanding of controversies from the 
opponent’s point of view. Copies of specialized reports by the 
attaches go to the foreign office as a matter of course and economic 
statistics may be forwarded from consular officers. Interviews with 
private individuals, such as nationals of the sending country visit¬ 
ing the receiving country, are not always first-class sources of 
information but may be useful when evidence is accumulated. Of 
course, there may be secret reports by special agents, destined to be 
read by a select few only. 

It is difficult to suggest a full outline of the subjects that the 
policy makers will want to have worked out for their information, 
for apart from special issues, there are always problems to be 
solved between two nations no matter how friendly they may be. 
Only when their geographic position makes them very remote 
from each other, when their cultures are utterly alien to each 
other and their commercial relations indifferent, could there be 
imaginable a state of affairs where no problems vex the policy 
makers. But few if any such conditions nowadays exist. In a 
shrinking world, almost every nation has definite interests in an¬ 
other, be they political, commercial, or social. In all these cases 
policies must be determined that will solve the questions in a 
peaceful way. b’or we must assume that every foreign policy is a 
bona fide quest for the preservation of peace and that war as an 
instrument of foreign policy has become very unpopular. 

Reports on the development of such problems will have to be 
composed and annotated by the diplomatic staff, even though they 
might not directly concern the sending government. They may, 
for instance, affect a third power, yet the issue at stake could 
grow to be of crucial importance for an entire area of the globe 
and, thereby, for world peace. The behavior of a nation’s ron- 
trolled press may cause another country to change its attitude from 
friendliness to resentment, and, as a result, a planned loan may be 
cancelled or other action taken. Intelligence will try to trace the 
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reason for this change of behavior and its findings may well con¬ 
tribute to the policy makers^ decisions to withhold the loan until 
further notice. 

. Or, elections may have been faked in violation of treaties, re¬ 
sulting in the upset of previous ratios of political power. Or, there 
may be troop movements in a direction that would be indicative 
of a government’s desire to apply pressure against a third power. 
This would mean jeopardizing the peace not only in a particular 
area but, implicitly, in the world. Last but not least, there may be 
indications of sympathy or antipathy toward political groups or 
particular countries j such emotions may be the result of propa¬ 
ganda j they may develop into definite attitudes and finally estab¬ 
lish psychological conditions with which the policy makers will 
have to cope. 

Next to the more definite and circumscribed problems concern¬ 
ing the direct relationship between the sending and receiving 
states, it is necessary for the diplomatic staff to keep themselves 
informed, and report home accordingly, about the sociopolitical 
trends in the country of their jurisdiction. The prevailing type of 
government, the constitutional or ideological law, the effective¬ 
ness of either parliamentary or dictatorial control, the forces 
jockeying for power within that country’s political parties or party 
factions, the character of the leaders, must be the constant objects 
of the observers’ attention. For those in power will direct the 
country’s trends and alliances, they will color its ideological out¬ 
looks and shape its social conditions. No foreign policy can hope 
to meet the needs that would not attempt to cope with the in¬ 
ternal situation of the nations with which relations have to be 
settled or reorganized. For the policy makers a complete picture 
of the political, economic, social, and cultural status of their 
target area must be attained. No detail is too small or too unim¬ 
portant to be left out; it may be the missing part of the jigsaw 
puzzle. 

The usual scheme of distribution of information helps to achieve 
integration and condensation. So great is the volume of incoming 
material and so much is said in it that the job of stripping it of all 
that is merely a variation of the theme, its condensation and 
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co-ordination require a great many aides and much skill. But it 
is the only way policy makers can get to the essentials. If they 
would even begin to peruse the bulk of incoming material, they 
would never come to formulate policy. 

Usually, urgent messages will be cabled and the less urgent 
(but not necessarily less important) ones will be written up in 
despatches and sent home via diplomatic pouch—which is one of 
the safest though not necessarily the fastest means of communica¬ 
tion between the foreign office and its mission. Air mail has re¬ 
cently become another method of relatively quick connection. 
(Couriers use airplanes in the majority of cases.) For classified 
cables, codes are used. Their safety is a relative one. There is 
always the possibility that foreign agents may succeed in getting 
hold of a codej in wartime especially, this has happened often. 
Also, the foreign offices of the world employ experts whose task 
it is to break the codes if they cannot actually steal them. So 
fre(juent change of codes is advis.ablc.® 

Special reports from the commercial and agricultural attaches 
will be worked into the general political picture by the processing 
officials. Problems of economics or of food production are always 
fraught with political significance. Indeed, foreign policy may 
consist of an application of economic measures to existing political 
conditions. The Marshall Plan to help Europe to help itself 
could not have been evolved as a foreign policy were it not for 
extensive reporting on the economic conditions in European 
countries and on the political outlook in the event of a collapse 
of European agriculture and industrial output. 

Military reports will first be evaluated by the intelligence sec¬ 
tions of the armed forces. Usually, policy makers are not strate¬ 
gists as well j the case of George C. Marshall who happened to be 
both is an unusual one. Therefore, an analysis of the reports and 
a professional interpretation of the findings will be a vital addition 
to the impressions already gained by other reports. For to be 
realistic, even the most enthusiastic believer in peace is bound to 

“For an interesting and revealing account of the U.S. State Department’s 
code room activities before its temporary closure in 1929, see H. O. Yardley’s, 
TAa American Black Chambery The Bobbs-Mcrrill Co., Indianapolis, 1931. 
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recognize that in the present-day world a foreign policy is the 
stronger, the better the armed forces of his country are. So long 
as power politics and ideological aggression threaten the peace, 
the old Roman proverb si vis facem 'para bellum (if you want 
peace, prepare for war) still has a significant validity. 

Close co-operation between the foreign offices and war depart¬ 
ments is therefore a must. Ihc military have the obligation to 
instruct the men responsible for foreign relations as to what the 
general outlook of foreign armed forces In certain areas seems to 
be. Their relative strength and the reported military, naval, and 
air policies of the respective countries will give the policy makers 
valuable clues as to the sincerity of their opposites abroad. 

Now all these types of intelligence may be called direct or 
primary intelligence. There is also an indirect or secondary 
intelligence available to all who arc alert enough to pick it up. 
It can be found in a country's bookstores and newspaper stands. 
It can be distilled out of books, pamphlets, articles, and news 
angling. It can be heard on the radio and seen on the screens 
of the movie theaters. Gathering this type of intelligence is easy. 
Every mission clerk can do it. Processing it is not quite so simple j 
that is done by the diplomatic staff as well as by the foreign office 
experts. Following a nation’s intellectual production, no matter 
whether or not there is censorship, will reveal many things to the 
skilled eyes and ears of analysts and monitors. They will find 
the social atmosphere and the political climate of the people in 
question just by perusing their papers, magazines, literature, stage 
plays, radio broadcasts, and whatever motion pictures may be seen. 
Secondary intelligence sources are particularly important in 
countries that restrict or prohibit a free flow of information. 

The most significant finds, such as inspired editorials, articles 
in important magazines, or statistics, will be cabled in a condensed 
form, which is an indication of their importance. Foreign offices 
will have newspaper roundups sent home at regular and frequent 
intervals. Many governments maintain expensive radio monitor¬ 
ing services so as to keep their policy people informed about the 
tendencies emanating from foreign broadcasting. 

Processing of Intelligence. The processing of this material is 
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as necessary as is the material itself. This procedure is being 
carried on abroad and at home. It may overlap j it may be doubled 
by several agenciesj but whatever the cost for a government, it 
pays. There is seldom enough and usually only too little of 
these services, which during both war and peace have proved to 
be of sometimes greater importance for a true picture of conditions 
than despatches, which cannot help being somewhat theoretical 
at times. Especially press and radio intelligence offers a day-to- 
day picture of a country’s state of affairs, and by cleverly sifting 
and comparing facts with previous intelligence, deductions may be 
drawn that are of prime importance. Foreign policy is evolved 
not only on the basis of facts but also of trends. Indirect intelli¬ 
gence provides this information if enough money is allocated for 
an efficient operation of this kind. 

It may be added to previous explanations that processing of 
intelligence “raw material” or basic intelligence will, in the main, 
take the form of condensation, analysis, interpretation, evaluation, 
and relating to other events past and projected. Condensation is 
used for quick preliminary messages, to be followed by more 
extensive reports. It means reducing a news item to its essentials. 
Analysis is a dissection of the various aspects and facts contained 
in the information and an investigation of their relative signifi-- 
cance. Interpretation is an explanation of these aspects and facts 
and a clarification in terms of prevailing policy. Evaluation is a 
process of deduction, more than of explainingj it tries to find the 
reason for facts and events and judges them in the context of 
general conditions. It sometimes goes so far as to imply policy 
measures in order to stimulate or eliminate certain conditions. 

A well-written despatch may contain most of these elements. 
Mailed by the envoy with a covering letter that sketches the con¬ 
tents of the report “in a nutshell,” it is not restricted by space 
and it is rather free to express ideas or even to speculate so long 
as the envoy approves of its line of thought. Suppose a despatch 
is written by one of the secretaries of the mission covering the 
elections in one of the more unruly southeastern European 
countries. It would begin by recalling the recent history of elec¬ 
tions, the attitudes of the government and people toward 
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democracy or totalitarianism, outside pressures exercised upon the 
government to falsify the elections, the assistance of lawless ele¬ 
ments to make the balloting a fraudulent one. It would then 
.describe the government’s objectives in faking the elections, the 
techniques of carrying out the crime, and the results. It would 
describe events on election day and analyze the tabulation as 
published by the foreign government. It w'ould, to a degree, 
speculate as to the political future on the basis of the election 
results. 

In other words, the report would contain facts, statistics, his¬ 
torical allusions, a narrative of events and their background, the 
actual and potential results from the events and speculation as 
to what might be the consequences. Such a despatch has already 
been processed more or less thoroughly; it contains digested and 
applied intelligence, so to say, and does not need further process¬ 
ing at home. It might possibly be quoted in policy recommenda¬ 
tions and referred to by the researchers and analysts in future 
reports. It might supplement secondary intelligence. 

The scientific aides of foreign-policy making are much 
underestimated in their important contributions to actual policy 
formulation. It must by now be clear to the reader that foreign 
policy cannot be produced like a rabbit out of the hat of a magician. 
It needs thorough preparation. Elements of uncertainty must be 
eliminated as far as humanly possible so as to leave little oppor¬ 
tunity for speculation. To be sure: devising new policies is a 
process involving original creation, that is, a combination of solid 
realism based on facts with speculation based on experience. But 
the intangibles should be narrowed down to the closest margin, 
and in order to enable the policy makers to avoid overdoses of 
intuition and instead follow deduction, a research department 
staffed with first-class historians, political scientists, economists, 
and sociologists is indispensable for every foreign office. If not 
attached to the foreign office, such services will still have to be 
created or made available wherever they can be found. 

The research and intelligence organization in the United States 
Department of State is relatively new. It consists of the Office of 
Intelligence Research, with four geographical divisions, and the 
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Office of Libraries and Intelligence Acquisition, with three 
functional divisions. Congress has never allocated enough money 
for this vital work. This may be a reflection of the fact that the 
necessity of comprehensive intelligence for purposes of policy 
information has not as yet been recognized properly by many 
Americans. For the demands of policy work in the midcentury 
struggle of political ideologies, the present organization is woe¬ 
fully inadequate. On the other hand, the creation of the Central 
Intelligence Agency at last enables the United States govern¬ 
ment to co-ordinate foreign intelligence for the information of 
high government officials. 

The British Foreign Office, whose organization has had little 
trouble with budgetary issues and therefore could develop a more 
co-ordinated and efficient agency, long ago recognized the essential 
need for political intelligence. Formerly, such intelligence was 
processed in the ^‘Library,” which is a very comprehensive 
department with many duties. Then, in 1943, two of the most 
important British intelligence units, the Political Intelligence 
Department of the Imreign Office and the Press Section of the 
Royal Institute of International Affairs, were amalgamated and 
became a new Research Department in the Foreign Office. Once 
organized, this Research Department co-ordinated its work with 
the Library, functionally and physically. The Research Depart¬ 
ment is organized along geographical linesj its foremost task is 
the study of historical backgrounds of current foreign policy 
problems for the use of the political departments. Most of its 
reference material can be found in the Library. 

France’s reorganized Ministry of Foreign Affairs has no 
specialized intelligence units. Its research and analysis work 
is decentralized and relies on the help of the Sorbonne 
(University of Paris). On the other hand, the Foreign 
Ministry of the USSR has made several provisions for con¬ 
centrated effort of research and analysis. The three advisory 
bodies, mentioned below,** particularly the Soviet Academy of 
Sciences and the Collegium, seem to be working along these lines 

’ Cf. p. 69. 

® Cf. pp. 148-150 
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in a very elaborate manner. The research organizations of the 
Communist Party contribute heavily as do the faculties of the 
nation’s universities. In the Kremlin, nothing is left to intuition. 

There are some basic topics to be covered by everyday research. 
First of all, historical investigation, used partly as background for 
evaluation purposes and partly for the instruction of foreign office 
personnel. Contemporary problems can be fully understood as 
the outcome of historical antecedents only, and one cannot expect 
staff members to be familiar with every historical- detail all the 
time. Invariably, not only political but also social and cultural 
developments have their historical reasons, and so have attitudes. 
There is no new departure in policy that cannot be related to 
historical causes, not even twentieth century ideologies. There 
is only one item that is utterly new and demands correspondingly 
new approaches: the atomic problem. 

Research in and interpretation of the history of nations, with 
respect to their political, economic, and social progress, will thus 
be the first and foremost cask of the research agencies. There is an 
enormous variety of contemporary issues that, in order to be 
properly understood, must be traced back to their historic parallels 
or precedents. In particular, the history of relations between two 
countries will have to be the special field of investigation. The 
researcher, in tracing this history, may well find significant aspects 
shedding new light upon contemporary problems, and thereby 
help policy makers to gain clarity about the issue at stake. 

Fact finding is another task for a research organization. 
Thereby is meant not only the assembling of statistics, important 
as that may be, but careful investigation of “the facts behind the 
facts.” Special research projects of this type are requested by the 
political or specialized divisions and may concern such matters as 
ideology, politics, sociology, economics, or cultural life. For 
example, there may be a request to investigate, on the basis of 
actual evidence or deduction, whether or not and to what extent 
orthodox Marxism still forms the core of Soviet ideology, what 
the Stalinist modifications of Leninism amount to, and whether 
these changes, if any, indicate significant changes in Soviet gov¬ 
ernment and society. Such research requests are large orders and 
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involve the study of a wealth of material and a careful analysis of 
political statements, economic plans, constitutional revisions, social 
conditions, and so on. Analysis of press and radio intelligence, 
plus information from the embassy in Moscow would also have 
to be used. In short, the project would be difficult and costly but 
might result in a clarification of issues to such a degree that the 
conduct of a country’s foreign policy would benefit greatly from 
the study. 

A further important task is the evaluation of information and 
propaganda coming from abroad. It is possible, by studying 
propaganda lines, to deduce an opponent’s policy or, at least, his 
methods of policy execution. Propaganda analysis has become one 
of the most enlightening sources of information in regard to 
foreign governments’ probable intentions and has become in¬ 
dispensable to policy makers. 

It may be added that the work of research and analysis, having 
to deal not only with facts but also with attitudes, must be 
permeated with the method of psychological analysis as well. The 
evaluation of a people’s ‘‘national character” and national at¬ 
titudes demands psychological understanding. For events happen 
all the time that cannot be explained on the basis of known 
scientific facts alone. Neither can the failure or success of socio¬ 
political movements. Certainly the political religions of the 
twentieth century need a great deal of psychological understand¬ 
ing. Political and social sciences, it must never be forgotten, deal 
with human elements, tooj elements that are full of surprise and 
apparently illogical development. 

The majority of foreign offices, even though they have their 
own research and analysis departments, will no doubt have to 
seek outside co-operation from scientific institutions, universities, 
and individual experts. The issues of international relations are 
indeed so manifold and complex that a nation’s intellectual 
resources will have to be tapped and pooled if government 
research cannot go far enough. There will be necessary a liaison 
office able to locate and bring into contact government and private 
groups and individuals so that particularly difficult problems may 
be worked out through teamwork. Moreover, liaison will enable 



SOURCES OF INFORMATION 95 

other government agencies to co-ordinate information and 
experience with the foreign office since many of them have 
divisions handling foreign matters. 

Processing intelligence, as can be seen, is a highly scientific 
undertaking. The better it’s organized and the more time and 
money a government may allocate- to such an agency, the higher 
will the dividends be, for policies worked out tlioroughly, on the 
basis of thorough factual knowledge, penetrating analysis, and 
sound evaluation, are rarely wrong. 

To sum it up: “Our hope for peace depends upon our foreign 
policy, and to determine that policy we must test the facts which 
bear upon the economic, spiritual and political factors involved ... 
we must know at all times what is going on in the world . ..” ® 

^ Life Magazine, loc. cit., p, 108. 
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CHAPTER FOUR 


Originating Organs 


The conduct of foreign affairs is divided into formulation and 
execution of policies. Since the emergence of the national states, 
these two branches have been recognized and institutionalized 
by all sovereign nations. The organization of these services and 
their functions is almost identical everywhere. National foreign 
policy originates at the scat of the government and is administered 
from the foreign office (or, as it is also called, the ministry of 
foreign affairs, or as in the United States, the Department of 
State) which is in charge of handling relations with foreign offices 
abroad. Diplomacy, on the other hand, is charged with carrying 
out, as well as possible, national policies in the field. It must 
inform the home agency of conditions abroad and look after the 
interests of these fellow nationals who are residing in the country 
in which it has accredited representatives. 

The organizational differences between the world’s foreign 
offices are less administrative than constitutional. Administratively, 
their duties comprise formulation of expert opinion, supervision 
of the foreign service, and responsibility for the day-to-day 
maintenance of international relations. All foreign offices have 
political, economic, functional, and administrative divisions j in 
spite of different emphases in their organization charts, they are 
all brothers under the skin. There is another important similarity: 
foreign offices may not at all times remain in charge of foreign 
policy. This is so under not only dictatorships, where the leaders 
of the party in power utilize their foreign office primarily to 
99 
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administer policies that they formulated. It happens also in 
democracies—and quite constitutionally so. 

For example, the history of the United States foreign relations 
has frequently demonstrated such legally unassailable actions as 
the President by-passing the Department of State or the Congress 
not wanting the Department of State to assume responsibility for 
a particular aspect of foreign policy, as in the case of the inde¬ 
pendent agency for the European Recovery Program, the 
h'.conoinic Cooper:iti(jn Administration. However, in all these 
instances, it is understood that the predetermined broad outlines 
of policy are followed and that the responsible men will be 
acc(juntal)le for their decisions. They will be accountable, in the 
democracies, to the people as well as to their chief of statej and 
not only to their party, as under totalitarianism. 

What really distinguishes the world’s foreign offices is, first, 
the nature and extent of control over foreign policy that they are 
allowed to exercise and, secondly, their constitutionally defined 
relations with the executive and legislative branches of the gov¬ 
ernment under which they operate. 

Obviously, the nature of policy control is determined by the 
political philosophy of a nation and its tangible result, the con¬ 
stitutional law. In a dictatorship such as former Nazi Germany 
or the present Soviet Union, the foreign office cannot be more 
than an advisory, administrative department, seeing to it that 
decreed policies are carried out effectively and taking charge of 
functional activities. Foreign policy in nondcmocratic states is 
determined and ordered by the dictator, and/or an authoritative 
bt)dy consisting of a few high officials from the dominating party 
who might be high officers of the government but not necessarily 
so. Contributions of such foreign offices to policy formulation 
remain limited to carefully co-ordinated suggestions—co-ordi¬ 
nated to ideology, research and intelligence, administration of 
home and field offices, and the safeguarding of interests of loyal 
citizens. In democratically governed countries, the control of 
foreign affairs is constitutionally circumscribed and, at least 
indirectly, determined by the popular will. 

Constitutional issues of policy control are by no means of 
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domestic concern only. The position of the foreign minister, chief 
and spokesman for the foreign office, has of necessity two aspects: 
he is responsible for his country’s foreign policy vis-a-vis his own 
people and he must also be looked upon as the fully authorized 
representative of his country in matters concerning international 
affairsj so every foreign office is at the same time a national and 
an international agency and is subject to ctjnstitutional as well as 
international law. Its objective must be to try to adjust national 
aspirations to international realities. 

Under no political system are foreign ministers endowed with 
exclusive powers. They are dependent upon their heads of state, 
parliamentary bodies, or political parties. They carry on the 
business of international relations in conjunction with and under 
control of their government, that is, the head of state plus the 
ministerial chiefs plus the leaders of their various political parties. 
There is no direct control by the people; at best, there is an 
indirect influence through elections or other demonstrations of 
public opinion. The measure of domestic democracy is not neces¬ 
sarily reflected in popular control of foreign affairs, though there 
is usually more of it in democratic countries than under authori¬ 
tarian regimes. The nature of foreign-policy making and 
diplomatic activities, which are mainly based upon confidential 
information and operated on a rather preclusive level, has up till 
now prevented the people in any country from exerting real 
influence. This is no reflection on the techniques of democracy, 
where co-operation of the citizens is facilitated, but is rather 
indicative of the full-time attention and training necessary to 
assimilate all the implications of even a single area of foreign 
relations. 

The nature of constitutional control, or the extent of political 
pressure on foreign affairs determines the position and prestige 
of foreign ministers and their agencies, the foreign offices. A brief 
comparative survey of such controls and the ensuing organization 
of foreign offices in some of the more influential countries will 
demonstrate the point and clarify the role of the foreign offices 
in world politics. 
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UNITED STATES 

THE PRESIDENT AND CONGRESS IN FOREIGN AFFAIRS 

The Constitution of the United States did not expressly dele¬ 
gate authority for the conduct of foreign affairs to any specified 
agency. However, it has been inferred from the beginning and 
long since accepted as a fact by constitutional lawyers that the 
initiative for the formulation of chief foreign policies remains in 
the hands of the President. The Department of State, established 
by law in 1789, is “the legal organ of communication between 
the IVesident and other countries,” and therefore, the Secretary 
of State, the department’s administrative head, becomes the 
official spokesman of the President and the government of the 
United States vis-a-vis foreign governments. 

The Constitution provides that the President inform Congress 
about the state of the Union j that he receive accredited foreign 
representatives, nominate United States envoys to foreign 
countries and take part in the two most important prerogatives of 
all: the treaty-making power and the war-making power. 

These powers are, however, limited by Congress. “The 
President shall have power,” says the Constitution, “by and with 
the advice and consent of the Senate, to make Treaties, provided 
two thirds of the Senators present concur.” The Senate may also 
accept the President’s proposals conditionally, that is, it may 
modify treaties without rejecting their substance. But it is up to 
the President finally to ratify such treaties by signing them. Only 
thus can they become law. 

Declarations of war must be passed by Congress, usually at 
presidential instigation. However, in practice the President, as 
chief executive with power to conduct foreign relations, and as 
commander in chief of the armed forces, can order military action 
before or without declaration of war by Congress. In such cases, 
the constitutional authority of Congress to declare war amounts 
primarily to official and legal recognition of already existing con¬ 
ditions. This is of particular significance in the age of atomic 
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energy, supersonic speed, and radio-guided missiles. Congress 
could, at least in theory, affect the continuation of an armed 
conflict by impeaching the President and by refusing to provide 
f.unds for the conduct of war.^ 

Information about international problems may be requested 
from the President by both houses of Congress. The increasing 
complexity of international relations and the concurrently heavier 
responsibilities for policy decisions have caused United States 
presidents in recent times to seek close co-operation with advisory 
bodies of the Congress, notably the foreign affairs committees of 
both the House and the Senate. Constitutionally, the Senate has 
a much stronger position than the House in the determination of 
foreign policy since it is regarded as an advisory body of the Pres¬ 
ident in matters concerning foreign affairs. 

Yet the House of Representatives can exert strong influence 
through holding the purse strings of the United States Treasury. 
It can pass, cut down, or deny requests for money appropriations. 
In this way, it can bring about organizational modifications in both 
the Department of State and the armed forces, entailing serious 
consequences and influence on the relations between the United 
States and the world. While it is sometimes held that the power 
to rule by appropriation is against the spirit of the Constitution, 
there seems to be no indication that the founding fathers wanted 
to prevent such possibility. The House of Representatives, like 
the Senate, may also express its views on foreign policy by passing, 
modifying, or rejecting proposed laws that have a bearing on 
foreign affairs, such as tariffs, subsidies, or support of pricesj or 
may pass resolutions stating its views, joint or respective, about 
any foreign policy, existing or proposed. 

To avoid the pitfalls of appropriation cuts, the President will 
remain in constant touch with both houses of Congress and confer 

^ The Constitution is silent about ending a state of war. By practice and de¬ 
cisions of the Supreme Court, it is now established that war may be ended by 
treaty—in which case only the Senate would be involved in ratification—or by 
joint resolution of Congress, repealing “authorization of hostilities.” (Cf. E. S. 
Corwin, The Constitution and What It Means Today, Princeton University 
Press, Princeton, N. J., 1947, p. 63.) 
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with the party leaders of both houses when decisions of great 
importance are to be made. 

It is through Congress and the election machinery that popular 
control over United States foreign policy may be exercised. Yet, 
appealing as the doctrine of a people’s control over foreign policy 
may be and fine as the principle of “open diplomacy” is, in the 
conduct of foreign affairs the security and welfare of the state do 
not always permit these ideals to be carried out. Many a delicate 
issue demands careful treatment, which public discussions could 
not possibly give. Furthermore, large sections of the public might 
not understand or have the time, training, or background of in¬ 
formation to master the nature of the issue and the context in 
which it is being treated—unless much time, money and effort 
are spent by botli the government and the citizens on an educa¬ 
tional campaign in order to enlighten the voters on the issues at 
stake. In that respect, the Office of Public Affairs of the State 
Department does what it can within its strictly limited budget j 
on the other hand, the United States Congress is most suspicious 
of any kind of “propaganda” and has often felt that government 
information activities should be narrowly circumscribed by 
microscopic appropriations. 

Yet even though it will have to remain up to the experts who 
have access to essential information, to analyze conditions, draw 
conclusions, and submit recommendations, it is nevertheless 
possible for the American people to exercise influence upon the 
contluct of foreign affairs. This position is inherent in the Con¬ 
stitution, which demands that the President ratify treaties with 
the “advice and consent” of at least two thirds of the senators 
voting. Senate proceedings are, of course, open, and the Senate 
is a directly elected representation of the people, whose will it 
is their duty to express. 

There is, however, a way to postpone or circumvent congres¬ 
sional participation in presidential treaty actions. Such actions are 
called “executive agreements.” They have been used by many 
presidents of the United States since the time of George 
Washington, who himself made use of them. The vast majority 
of these agreements were approved by the Senate retroactively. 
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but there were others that were either amended or turned down, 
or not acted upon at all, without necessarily losing their interna¬ 
tional validity. (Executive agreements not only may concern 
actions initiating treaties but may also deal with the termination 
of existing treaties.) 

Among the more famous executive ag»*cements figure Jeffer- 
son^s Louisiana Purchase, which was, of course, ratified by the 
Senate at a later date. Similar agreements also initiated the 
acquisition by the United States of the territory of Texas, Hawaii, 
Samoa, and the Panama Canal Zone as well as a number of Far 
Eastern and Latin American issues.” Executive agreements were 
concluded during World War II between the United States and 
the Soviet Union. 

As the significance of foreign affairs is continuing to increase 
to the extent where it overshadows and profoundly affects 
domestic issues and where presidents of the United States might 
well be elected primarily on the strength of their foreign pol¬ 
icy platform rather than on the basis of the attractiveness of 
their domestic programs alone, the Congress is more anxious 
than ever to maintain an adequate control over the nation’s in¬ 
ternational relations. Yet although the Constitution determines 
the nature of the influence that the Congress is entitled to 
exert upon the President and its policy agencies, the usage of 
executive agreements—unmentioned by the Constitution—has 
become firmly entrenched in the practices of United States conduct 
of foreign affairs. “Doubtless the President, uniting with the 
Congress through legislative enactment expressed in a joint 
resolution or otherwise, is enabled to go farther than the Execu¬ 
tive has ever heretofore seen fit to proceed.”® Indeed, there 
have been important executive agreements that were never 
ratified as treaties, yet established such matters as the incorpora¬ 
tion of Texas, the participation ot the United States in the 

^ Cf. W. M. McClure, International Executive A^eernentSy Columbia Uni¬ 
versity Press, New York, 1941, Part One. 

* C. C. Hyde, “Constitutional Procedures for International Agreements by 
the United States,” Proceedings of the American Society of International Law, 
* 937 , P- 45 - 
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Universal Postal Union or United States co-operation with the 
International Labor Organization. 

THE SECRETARY OF STATE AND HIS “lITTLE CABINET” 

The Secretary of State is a political appointee, whose name must 
be submitted to the Senate for confirmation, by simple majority. 
While his activities may be criticized and his policies rejected by 
the Congress, only the President has the power to remove him 
from office. He is not, like the British Secretary of State for 
Foreign Affairs, subject to the “confidence” of the House and 
his term is ended only with that of the President unless he resigns 
earlier, or is asked by the President to resign. If the appointing 
President is re-elected, the Secretary will submit his resignation 
nonetheless, and it is then up to the President to let him go, or 
reappoint him. 

'I'he Secretary of State is the ranking member of the cabinet. 
Until 1947, he was next in succession to the presidency, in the 
event of the death of both the President and the Vice-President 
or in case of impeachment of lx)th or any other situation that may 
prevent them from carrying on their duties in the White House. 
This provision was changed by the Congress in June 1947, at the 
recommendation of President Truman, who reasoned that a Sec¬ 
retary of State is an appointed and not an elected official. Instead, 
the Speaker of the House, elected member of the majority party, 
will now be first in line of succession. 

Nevertheless, the Secretary of State remains the ranking mcm- 
lx:r of the cabinet. I le is close to the President in matters of 
foreign affairsj he is the United States government’s spokesman 
to the world. He is the center around which relations with foreign 
countries revolve; he is the head of the agency charged with the 
conduct of such relations. (His personal responsibility, however, 
is limited. If somebody is blamed, it will be the President rather 
than the Secretary. In this respect, his position is quite different 
from that of foreign ministers in other lands.) 

With the growing complexity of international relations and 
commitments of the United States in world affairs, the Depart- 
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ment of State, particularly during World War II, grew from a 
small office to a large organization, much to the dislike of 
economy-minded legislators who had difficulties recognizing that 
with the change of the United States position in world affairs, the 
agency administering that position was bound to change, as well. 
At the same time, it became humanly impossible for the Secretary 
—or, for that matter, for the President —to carry on without 
substantial expert advice. Thus an intradepartmental and in¬ 
formal “little cabinet” was created, consisting of the Secretary 
of State as chairman, the Undersecretary and his Deputies, the 
Counselor and the Assistant Secretaries of State. This “cabinet,” 
in turn, receives advice from a policy-planning staff, which was 
set up by Secretary Marshall and headed first by George Kennan 
in 1947. This planning group of top-notch area experts is 
charged with the responsibility for working out difficult policy 
problems. The results of its findings are submitted to the Sec¬ 
retary and possibly to his “little cabinet.” Recommendations of 
prime importance will, of course, be submitted to the President 
himself. The creation of this body of political thinkers was pre¬ 
sumably the result of Secretary MarshalPs conclusion that the 
pressure of business and the lack of personnel leave the top-level 
policy makers too little time to think problems through and that 
provisions had to be made to permit a careful consideration of 
the main issues of world politics by a group of men with both 
local and global experience. Removed from the exigencies of 
administrative duties, the group may turn out to develop the 
foremost source of policy initiative and a tremendous help to both 
the Secretary and the Undersecretary of State. On a lower level, 
there are a number of country committees, within the department, 
dealing with particular areas or countries, which consists of mem¬ 
bers from the political, economic, and functional divisions. Their 
task is to clarify specific problems, such as might arise from treaty 
negotiations, and to advise officials on higher levels accordingly. 

In the office of the Secretary, all foreign and domestic informa¬ 
tion relative to international affairs converge. While theoretically 
his is a supervising-administrative rather than policy-formulat¬ 
ing job, he will, in practice, contribute decisively to the country's 
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political outlook and, subject to the President’s concurrence, he 
will accept or reject policy recommendations, or suggest modifica¬ 
tions. He will, in certain cases, initiate new policies} particularly 
he will order reorganizations of the department that may be 
instrumental for changes of political methodology. Moreover, it 
is the habit of most new secretaries to bring in their own staffs to 
one degree or another. This, of course, reflects itself in changes 
of policy and attitudes. 

Next to the Secretary, the Undersecretary of State is the most 
influential man in the Department. Like the Secretary, and like 
the Assistant Secretaries, he is a political appointee but his nomina¬ 
tion will be prompted by his known administrative capacity and 
his knowledge of, or adaptability to, world affairs. His appoint¬ 
ment must be approved by the Senate. He becomes automatically 
Acting Secretary if the Secretary is not in town but, more im¬ 
portant, his influence upon the actual process of policy making 
may at times be greater than that of the Secretary. In view of 
the British experience with the office of the Permanent Under¬ 
secretary in the b'oreign Office, there is a demand for a more 
permanent character of the Undersecretary’s office so as to ensure 
more continuity in national policies, since changes of office holders 
occur all too frequently with all the corresponding changes in 
attitudes and techniques. 

To assist the Undersecretary in his political and administrative 
duties, the offices of two Deputy Undersecretaries have been 
created. One of the Deputies assists the Undersecretary in politi¬ 
cal matters, acts as the Department’s National Security Council 
representative and maintains overall relations between the State 
Department and the National Defense Establishment. The other 
supervises, on behalf of the Undersecretary, the Department’s 
general management with the help of four functional offices. 
Under a Director General, these offices carry out the complex 
business of departmental administration and organizational tasks. 

1 he number of Assistant Secretaries varies with the require¬ 
ments of world conditions. The reorganization of 1950 created 
eight of them. Their responsibilities are distributed as follows: 
(i) public affairs (domestic and foreign information)} (2) eco- 
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nomic affairsj (3) United Nations affairsj (4)"European affairsj 
(5) Inter American affairsj (6) Near Eastern, South Asian and 
African affairsj (7) Far Eastern affairsj and (8) Congressional 
relations. 

If need arises, so-called Special Assistants of the Secretary of 
State are named to head certain semifunctional bureaus. They 
do not need to be confirmed oy the Senate and are usually experts 
in their field. After the reorganization of 1950, there re¬ 
mained only two Special Assistants, one heading the Department’s 
research and intelligence bureaus, the other handling the Secre¬ 
tary’s press relations. However, such positions may be abolished 
at the direction of the Secretary, whenever they have outlived 
their usefulness. 

The office of the Counselor, slightly ranked by that of the 
Undersecretary and not to be confused with that of the Legal 
Advisor, is of considerable importance. As the name indicates, 
the Counselor’s task is to advise the Secretary on policy problems. 
The choice of a Counselor will depend mainly upon the need for 
a man whose background and experience may be of particular 
value for coping with prevailing political issues. 

Another important office within the Department of State is that 
of Legal Advisor. The function of this office is to clarify the legal 
aspects of foreign relations for the benefit of the policy makers 
and diplomatic representatives abroad. The foreign offices of all 
states have legal advisors although they are not always a part of 
the foreign office organization proper. 

The office of the Assistant Secretary for Congressional Rela¬ 
tions was created in 1949. Since international relations have 
become a paramount issue, affecting the nation’s political and 
economic existence, both houses of Congress showed an increasing 
interest in the management of foreign affairs by the State Depart¬ 
ment. When the former machinery of liaison between the Con¬ 
gress and the department was found to be insufficient under the 
circumstances, top-level liaison was established. It is the principal 
task of this Assistant Secretary to achieve congressional and 
administrative co-ordination of views in political as well as budg¬ 
etary questions. 
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THE DEPARTMENT OF STATE 

Foreign offices arc subject to constant changes in organization 
either as a response to a shift of political emphasis due to the 
change of international conditions or as an attempt to improve 
efficiency and effectiveness. The U. S. Department of State is no 
exception. Since its creation in 1789, it has undergone innumer¬ 
able reorganizations and has grown from a staff of a half dozen 
clerks into a full sized agency with thousands of employees. 

The spirit of the men and women who make up the department 
has changed, too. There is still a widespread popular belief that 
foreign offices are breeding places of snobbishness, stuffiness, and 
immovable conservatism. This prejudice has come down from 
that period of history when foreign affairs were conducted by 
monarchs and their aristocratic representatives. In answer to the 
need for generally accepted procedures the ceremonial of inter¬ 
national relations for foreign offices and diplomats was 
established and for a long period, the intercourse between 
nations and governments was characterized by such rules. Quhe 
a few of them have continued to be useful and have survived. 
They may be discovered, in a modernized form, in the work of 
the protocol divisions of the world’s foreign offices as well as in 
many of the daily practices of diplomacy. 

Today, however, the ecjualitarian trend in the United States, 
never sympathetic toward “striped pants,” and the inner growth 
of American democracy have eliminated much of the typical 
foreign office atmosphere. Congressional control and the election 
of progressive presidents have further discouraged the policy of 
exclusiveness. Not as often as formerly can political pull or 
personal fortune push a man into a departmental office if he does 
not merit the appointment. Political appointments of amateur 
envoys still occur but few men are picked who are not capable 
representatives of the United States. Ever since World War I, 
personnel policies have considerably improved, and one may state 

* It was the French Court of Louis XIV that created diplomatic “fashions,” 
which were imitated all over the world. 
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that World War II swept away many of the last vestiges of these 
former vested interests. In spite of the fact that salaries, especially 
for top-level officers, are still insufficient, and that organizational 
improvement is a continuous objective, the Department of State, 
in the middle of the twentieth century, has become a vigorous, 
rejuvenated agency, staffed with men and vomcn from the pro¬ 
fessions, who have injected new blood and fresh attitudes into 
those organs of the agency that needed it most. 

The department is comprised of two separate entities: the 
departmental offices and the foreign service. The distinction 
between these two bodies is indicated by the fact that departmental 
personnel is under Civil Service while foreign service officers and 
clerks are under Foreign Service. Officers and Clerks of the 
Department of State are stationed in Washington mainly, cer¬ 
tainly not outside the continental United Statesj none is assigned 
abroad except for a special temporary mission. The Foreign 
Service, however, embraces all those officers and clerks whose job 
it is to represent the United States abroad.® 

The Department of State is organized in four “layers.” On 
top are the offices of the Secretary of State, the Undersecretary 
and his Deputies, the policy-advising Policy Planning Staff, the 
Counselor and the four administrative offices of the Director 
General. The second layer contains such functional units as the 
intelligence bureaus, the economic offices, the legal and public 
affairs (information) offices, the bureau of the Assistant Secretary 
for Congressional Relation and that of the Director of Mutual 
Defense Assistance for the Atlantic Pact countries. The third 
layer embraces the vital bureaus dealing with political affairs 
along geographic lines and the fourth consists of the Depart¬ 
ment’s overseas organization, i.e., the diplomatic and consular 
missions and the delegations to international organizations.® 

“ Cf. p. 187 fF. 

® The major units of the functional-administrative area of the Department of 
State arc called “offices” or “divisions,” the latter being subdivided into 
“branches” or “staffs” as the case may be. The geographic area, however, is 
parceled out in “bureaus” which, in turn, arc subdivided into “offices.” Each 
office consists of a group of “country desks.” Such groups, organized along 
regional interests, arc supervised by an “officer in charge.” 
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From the day-to-day policy-making point of view, the politico- 
geographical offices are the most important ones. They are con¬ 
tained in six bureaus five of which are supervised by an Assistant 
Secretary while the Bureau of German Affairs is under a Director. 
The bureaus cover (i) European Affairs, including the British 
Commonwealth, Northern, Eastern and Western European 
areas j (2) Inter-American Affairs, dealing with East, North and 
West Coast Affairs and Middle American Affairsj (3) Near 
Eastern, South Asian and African Affairs, with the offices cover¬ 
ing Greek, Turkish and Iranian Affairs, African and Near Eastern 
as well as South Asian regions^ (4) Far Eastern Affairs, re¬ 
sponsible for China, Northeast Asia, Southeast Asia and the Phil- 
ippinesj and (5) the Bureau of United Nations Affairs which 
will be discussed below. 

Each of these geographic offices consists of a number of “coun¬ 
try desks,” staffed by officers who are charged with the responsi¬ 
bility of either one particular country or several small countries 
of one region j or, they may be working with other desk officers 
on one of the more important countries. For example, the Office 
of Eastern European Affairs has individual desk officers to handle 
matters concerning the USSR, Poland, the Baltic states, Albania, 
Bulgaria, Hungary, Rumania, Czechoslovakia and Yugoslavia. 
While each of the smaller countries may be handled by a single 
officer, affairs concerning the Soviet Union arc handled by several 
desk officers since obviously it would take more than one desk to 
handle the ramifications of United States-Soviet Union relations. 

The desk officers carry the heavy burdens of the day-to-day 
policy work. They must be familiar with all departmental ac¬ 
tivities concerning their area and also be fully informed about 
the domestic conditions and international position of the countries 
of their responsibility. They are in close and continuous touch 
with United States diplomatic representatives in those countries 
for which they arc responsible and know exactly what United 
States interests and objectives in those areas are. They must 
read correspondence, official and private, concerning “their” 
countries, study all Incoming cables, reports, and despatches and 
give information to other departmental offices if need be, on 
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«their” countries. They have to be in constant touch with the 
commercial and technical divisions as to the conditions that affect 
the area of their responsibility. They must recommend policies 
and procedures to their office chiefs, whose task i. is to co -ordinate 
such recommendations for the entire region and submit them to 
the Assistant Secretary in charge.^ 

The newly established offices of Regional Affairs, set up in the 
bureaus of European and Inter-American Affairs, are to facilitate 
integration of policy where it applies to problems involving coun¬ 
tries of more than one geographic office of the bureaus. 

For the development of foreign policy, the geographical offices 
can be considered the nucleus of the State Department. Close to 
nr, arc the three offices of the Assistant Secretary for Economic 
Affairs. They are somewhat stronger in the U.S. State Depart¬ 
ment than in other foreign offices, at least from the policy making 
point of view, for the simple reason that many countries have 
organized ministries of overseas trade j there is no such organiza¬ 
tion in the United States. 

The reorganization of 1950 provided for three economic offices: 
Office of International Trade Policy, Office of Financial and De¬ 
velopment Policy, and Office of Transport and Communications 
Policy. All these units develop the economic aspects of United 
States foreign policy in close co-operation with the geographic 
bureaus. Major special foreign economic programs will not only 
be so co-ordinated but also integrated with both United States 
domestic and foreign economic policy. 

The responsibilities of the Office of International Trade Policy 
are carried out by staffs developing commercial policy, petroleum 
policy, international business practices, and economic resources. 
The Office of Financial and Development Policy handles mone¬ 
tary affairs, investments and economic development, Lend-Lease, 
and surplus property. The Office of Transport and Communica¬ 
tion Policy deals with shipping, inland transport, aviation, and 
telecommunication policy. Of singular importance for the formu¬ 
lation of foreign policy is perhaps the Commercial Policy Staff 
^ About routine processing of incoming documents, cf. p. 15 7 flF. 
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which formulates, negotiates, and administers commercial treaties 
and international agreements such as reciprocal trade agreements 
and treaties of friendship, commerce, and navigation.® 

The most important units providing essential technical facilities 
for the State Department are the Office of Operating Facilities} 
the Office of Consular Affairs under whose supervision are the 
Visa and Passport divisions} the Office of Personnel with divisions 
handling matters concerning both departmental and foreign serv¬ 
ice personnel} and the Office of Management and Budget. 

Problems of international organization are handled by the 
Bureau of United Nations Affairs. Its four offices arc in charge 
of matters concerning the United Nations.® Not all United Na¬ 
tions issues come under the responsibility of this office, however, 
h'or example, UNl^'SCO affairs are conducted by the Assistant 
Secretary of Public Affairs, who also directs the Department’s 
domestic and foreign information program. The Office of Public 
Affairs is charged with domestic information on foreign affairs for 
the enlightenment of the American public. The Offices of Inter¬ 
national Information and b'ducation Exchange have the task of 
informing foreign countries about United States policy, civiliza¬ 
tion and ways of life.'® 

This descripti(5n of the U.S. Department of State’s organization 
is based upon its status as of January, 1950.” In the course of 
future reorganizations, offices and divisions may be abolished and 
new ones added. The House of Representatives’ Committee on 
Appropriations recommended on May fifth, 1947, a “reorganiza¬ 
tion looking toward a consolidation of closely allied functions, 
with a corresponding reduction of the number of offices and 
divisions.” However, whether the extraordinarily difficult 
situation in foreign affairs will permit a reduction is open to doubt. 
The U.S. Department of State is probably one of the most under¬ 
staffed and overworked foreign offices in the world even though 

Cf. the description of the former Division of Commercial Policy, in “The 
IX'partment of State of the United States,” U.S. Government Printing Office, 
Washington, 1942, p. 15. 

For a detailed description of this bureau, sec below p. 243 ff. 

For the issues of foreign information, cf. p. 206 ff. 

Sec chart opposite p. no. 
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it was forced to quadruple its personnel ‘‘from 5,420 in 1939 to 
20,000 on July I, 1947.” 

In general, the constant shifts and changes in international 
relations require a great deal of flexibility in foreign offices which 
will be compelled to initiate frequent reorganizations in order to 
cope with new tasks and conditions. The reader should keep this 
in mind when perusing the descriptions of foreign office organiza¬ 
tions. But he need not be overly concerned that such changes 
may becloud his understanding, because they will not, as a rule, 
alter the fundamental principles of foreign policy formulation 
and administration. In fact he will notice that foreign offices the 
world over have a great deal in common; changes are most often 
of implementation or emphasis rather than of organization. 

The real difference, it will be found, may be seen in the type 
of constitutional control over the final policy decisions and it is 
here rather than in the foreign office organization where basic 
divergencies appear. 


GREAT BRITAIN 

THE CROWN, THE CABINET, AND PARLIAMENT 
IN FOREIGN AFFAIRS 

Although Britain is a parliamentary democracy like the United 
States, control of her foreign policy is in the hands of the crown 
and the cabinet rather than of Parliament. One may say that for 
this very reason the conduct of foreign affairs in Great Britain is 
somewhat less democratic than in the United States. The people 
have little influence upon their country's foreign policy except, in 
a rather general way, by voting for parliamentary parties. 

Constitutionally, the crown, that is the King, possesses the sole 

B. Bolles, “Reorganization of the State Department,” Foreign Policy Re¬ 
ports, August 15, i947> Vol. XXIII, No. n, p. 134. 

By January, 1950, the State Department employed approximatly 18,000 
people, both at home and abroad. Approximately one third of this personnel serve 
in the United States (most of them in Washington, D.C.); the rest are employed 
abroad. 
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power for the conduct of foreign affairs. He delegates this power 
to his responsible ministers, notably the Prime Minister and the 
Secretary of State for Foreign Affairs (Foreign Secretary). 

With the growth of parliamentary government and popular 
power, the kings of England have been increasingly careful not 
to make personal use of their constitutional prerogatives concern¬ 
ing foreign relations. Queen Victoria may have insisted on being 
informed about the developments in relations with other nations 
and did make it very clear in a letter to Lord Palmerston that 
she wished to be let in on policy formulation. King Edward VII, 
who anticipated war with Germany and loathed his cousin. 
Emperor William II, is credited with the building of the Entente 
Cordiale to counter German expansionism and competition; but 
ultimate responsibility has always been with the cabinet. The 
crown could hardly expect a cabinet to last unless the Prime 
Minister and his Foreign Secretary retained the power of funda¬ 
mental policy decisions, for which they are fully responsible to 
Parliament. 

The Prime Minister is the most powerful official in the British 
government. Like the United States President, he can select or 
dismiss the members of his cabinet and, if he desires, shift them 
around if a reshuffle might avoid the dissolution of the whole, 
cabinet and the loss of the men he wishes to work with. He will 
retain that power so long as his party remains the majority party 
in the House of Commons and continues to sustain him. “He is, 
in fact, though not in law, the working head of the State, endued 
with such a plenitude of power as no other constitutional ruler 
in the world possesses, not even the President of the United 
States.” This power can only be broken by a defeat at the polls 
or by a vote of nonconfidence, which would mean a defection 
within the party and indicate the end of that cabinet. Realizing 
this, prime ministers have been known to insist on substantial 
majorities in Parliament and have been inclined to look upon close 
votes as an indication of insufficient support in Commons. 

The Prime Minister selects as Foreign Secretary a man whom 

** R. Muir, flotv Britain Is Got’erneJ, Houghton MifHin Company, Boston, 
*935. P- 83 - 
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he regards as one o£ the most capable and experienced members of 
his party and who also commands a prominent position in it. No 
approval of his selection by either house of Parliament is neces- 
^ryj only the King is required to give his consent to the cabinet 
as submitted by the Prime Minister, which consent is usually only 
a formality. The Prime Minister may be assumed to be familiar 
with his Foreign Secretary’s political views and, at least in funda¬ 
mentals, to agree with him. 

The Foreign Secretary, being a political appointee, is a member 
of the majority party (although in coalition governments this may 
not be the case) and acts as such when he appears before the House 
of Commons to answer questions—such as he consents to answer 
—and to defend “His Majesty’s Government’s” policies. 

Parliament has no way of compelling the Foreign Secretary to 
divulge information if he insists that such information would be 
against the nation’s interests. Neither he nor the Prime Minister 
can be legally compelled to outline their policies or submit the 
minutes of treaty negotiations.'‘ The extent of such secretiveness 
on the part of the Foreign Office depends upon the general politi¬ 
cal outlook of the party in power. To generalize, the Conserva¬ 
tives are inclined to be more tightlipped than the Laborites, who, 
whenever in the saddle, have sought to free Parliament from the 
shackles of traditional diplomatic restrictions and let Parliament 
discuss foreign policy questions in a more outspoken manner. The 
elasticity of English constitutional law makes it entirely possible 
that such practices will gradually become more usual if the Labor 
Government succeeds in remaining in power for an extended 
period and continues its policy of comparatively open discussion. 

Whatever the practice, however, the British Foreign Office is 
much more powerful than the U.S. Department of State. In the 
United States, as we have seen, the treaty-making power is in the 
hands of the President and the Secretary of State but controlled 
by the Senate directly and by the House indirectly. In Britain, 
this power is nominally in the hands of the King but actually is 

Theoretically, the House of Commons can force the resignation of the 
cabinet, or submit to dissolution and re-election, if the cabinet insists upon with¬ 
holding desired information. 
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wielded by the Prime Minister, the Foreign Secretary and, in 
extraordinary cases, the cabinet. This constellation does not 
change even in the event of a declaration of war. If the cabinet 
finds that it must exercise the King’s war-making power, all it 
needs is the King’s assent. There is no legal need for parliamen¬ 
tary ratification and the only two ways for the house to object 
would be either a vote of nonconfidence or a refusal to pass money 
appropriations. In practice, the cabinet would refrain from using 
its war-making power unless Parliament agrees in advance: “No 
British Government would consider a declaration of war against 
a great power without the support of the people.” 

The British foreign secretary is considerably freer in making his 
decisions than is the American Secretary of State. He will decide 
many important questions upon his own authority and confer with 
the Prime Minister only in major issues. If conditions force him 
to depart from traditionally established policies that might affect 
the fate of the Commonwealth, he would consult with the entire 
cabinet. In pursuing established policies, however, he is free to 
make his own decisions. He will, of course, rely heavily on the 
expert advice of the Foreign Office staff of permanent officials, 
who are a highly selected group of experienced civil servants, 
comparatively well paid, and in practice are secure from parlia¬ 
mentary attacks and protected from extreme budgetary fluctua¬ 
tions. 


THE SECRETARY OF STATE FOR FOREIGN 
AFFAIRS (foreign SECRETARY) 

The office of the Foreign Secretary has a long history in 
h'ngland: it was first established about 700 years ago by Henry 
III. The Secretary is officially responsible, to the crown and to 
Parliament, for the conduct of foreign affairs, but then, the cabinet 
as a whole is collectively responsible, too. Lack of confidence in 
the Foreign Secretary usually means lack of confidence in the 

W. 1. Jennings, The British Constitution, Cambridge University Press, Lon¬ 
don, 1941, p. 189. 
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entire cabinet except in cases where the Prime Minister dismisses 
and replaces him of his own volition. If the Prime Minister sup¬ 
ports the Foreign Secretary’s policies, he may appear before Com¬ 
mons and call for a test vote. Parliament may then decide to give 
the cabinet its way, particularly if the government has, in domes¬ 
tic matters, acted according to Parliament’s desires. If it does not, 
the cabinet will resign in tow. This is in conformity with the 
British parliamentary practice (contrary to the American) of gen¬ 
eral cabinet responsibility. 

Like most ministers of foreign affairs, the Foreign Secretary is 
a co-ordinator rather than a creator. His burdens of work and 
responsibilities are so heavy that he must, in most cases, delegate 
his powers to subordinates. Contrary to his American colleague’s 
duties, his arc not exclusively confined to the administration of 
Britain’s international affairs. As an important member of a 
highly integrated and mutually responsible cabinet, he must pay 
attention to national as well as to international politics} as a promi¬ 
nent member of the majority party, he must be ready to appear 
before Commons and defend His Majesty’s Government’s poli¬ 
cies. He has his formal duties toward the crown. He will have to 
sell his conceptions to members of the Commonwealth and Em¬ 
pire all over the globe, for British foreign policy vitally affects 
Dominion foreign policy and the Crown colonics. He must see 
to it that the policies of his party, and particularly his party’s ideas 
about world politics, are presented in an acceptable form to the 
voting public. 

He must rely, to a large measure, on the assistance of the four 
highest officials of the Foreign Office, immediately responsible to 
him: the Minister of State, the Permanent Undersecretary of 
State for Foreign Affairs, the Permanent Undersecretary for 
German Affairs and the Parliamentary Undersecretary of State 
for Foreign Affairs. They are about equal in rank but not in im¬ 
portance, for so far as foreign policy is concerned, the Permanent 
Undersecretary of State for Foreign Affairs is the most impor¬ 
tant man in the British government. 

The Minister of State somewhat resembles the “ministers with¬ 
out portfolio” in many continental governments. The post was 
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created during the World War 11 . The responsibilities of the 
Minister are not rigidly fixed; in fact, he is a roving official who 
may be acting for the Foreign Secretary in the latter’s absence or 
may be entrusted with work on special political affairs, such as 
developed after the war. He is a member of the majority party 
and a political appointee. In actual policy formulation he is not 
nearly so influential as the Permanent Undersecretary, who is a 
career official, unaffiliated with party politics, and whose position 
is not affected by the change of cabinets or even by the shifting of 
governing power from one party to the other. 

Fndowed with ambassadcirial rank, being a man of vast experi¬ 
ence and knowledge in world affairs, enjoying a social and pro¬ 
fessional standing that sometimes even surpasses that of the 
Secretary himself, the permanent undersecretary is a decisive fac¬ 
tor in the formulation of British foreign policy. Foreign policy is 
his field and no Foreign Secretary ignores his recommendations. 

To ^‘check and balance” his influence, there is the office of the 
Parliamentary Undersecretary, who must be a member of Parlia¬ 
ment. The extent of the latter’s influence depends upon his own 
personality. Though not necessarily an expert in foreign affairs, 
he may well be instrumental in initiating foreign policy if he has 
the ear of the h'oreign Secretary and if his parliamentary standing- 
is high. On the other hand, he may be not very much more than 
the mouthpiece of the Secretary before Parliament and, like the 
Minister of State, lie sent to answer questions in Commons. Prin¬ 
cipally, his is a liaison task, bridging the gap between the Secretary 
and Parliament. The reorganization of the Foreign Office in 
1947 created the new office of a Permanent Undersecretary of 
State for German Affairs. The setting up of a considerable num¬ 
ber of departments dealing with German political, economic and 
security matters necessitated the supervision by a top official who 
could give his full and exclusive attention to these problems. Ap¬ 
parently, the British Government believes that it will have to deal 
with German issues for a long time to come; therefore the title 
of Undersecretary for German Affairs carries the attribute of per¬ 
manency. However, the “regular” Permanent Undersecretary, 
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the Parliamentary Undersecretary and the Minister of State out¬ 
rank the Permanent Undersecretary for German Affairs. 

Supervising the work of the politico-geographical divisions and 
the economic and functional offices are a number of Assistant 
Undersecretaries of State for h’orcign Affairs. 7 "hey are experi¬ 
enced career officials and have been in the diplomatic service for 
considerable time. Between them and the offices of the Under¬ 
secretaries, two Deputy Undersecretaries serve as a co-ordinating 
link, one being concerned with political, the other with economic 
affairs. 

There is no legal department proper in the Foreign Office. 
Legal advisors are not executives of the b’oreign Office; their 
work is purely advisory in matters of English or international law. 
There are five Legal Advisors. 

Mention should be made of the private secretaries to the Secre¬ 
tary of State who are officials of considerable importance. There 
are four of them whose duties are manifold. They insure proper 
liaison between the Secretary and other government agencies as 
well as the royal household and the cabinet secretariat. They act 
as intermediaries to the representatives of foreign governments in 
London and are the Secretary’s aides in connection with Parlia¬ 
ment. They may be compared to the cabinet of the French F'’or- 
eign Minister rather than to the Executive Secretariat of the 
United States Secretary since the latter is a secretariat proper. 

THE FOREIGN OFFICE 

Like the U.S. State Department, the Foreign Office has been 
compelled to expand greatly since World War II. It used to be a 
comparatively small but efficient organization. The fact that its 
staff consists mainly of permanent civil servants (whose security 
is not, as is the case in the United States, constantly threatened by 
budgetary troubles, insufficient pay, or eternal abuse by Congress 
and the public) has contributed much to its expert working organi¬ 
zation. 

Altogether, the British Foreign Office consists of forty-nine 
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departments, not counting the offices of the Secretary, Undersec¬ 
retaries, Assistant Undersecretaries, and Legal Advisor/® 

Like other European foreign offices, the British Foreign 
Office consists of four main groups of “departments”: (i) the top 
level offices as described above; (2) the political (or geographi¬ 
cal) departments; (3) the functional, technical and administrative 
departments, including those offices that deal with specialized 
“subject” matter; (4) the information departments. It is note¬ 
worthy that, in contrast to the U.S. State Department, informa¬ 
tion and cultural relations bureaus have acquired considerable 
status in the British b^oreign Office—^as in all other European 
foreign offices—and now constitute an integral and major instru¬ 
ment of British foreign policy. 

Inasmuch as foreign trade and questions of commercial policy 
are handled mainly by the Board of Overseas Trade, in co-opera¬ 
tion with the political departments of the Foreign Office, there 
are comparatively few economic departments in the Foreign Of¬ 
fice, only five of them altogether. There is, however, a Deputy 
Undersecretary of State in charge of economic affairs who is also 
in charge of economic problems in the United Nations so far as 
British representation is concerned. 

'I'he politico-geographical departments are organized in groups, 
most of them being under the general direction of an Assistant 
Undersecretary. There is no such clear-cut regional division into 
coherent areas as in the State Department. For example, there is 
one group of departments comprising the following areas: Eastern 
Department (including Iraq, Iran, the Persian Gulf area, Saudi 
Arabia, Israel, the Lebanon, Jordan, the Yemen and Palestine); 
African Department (including Egypt, Tangier, Liberia, Ethi¬ 
opia, the Anglo-Egyptian Sudan and the various colonies); Mid¬ 
dle East Secretariat (charged with political, social, and economic 
affairs of the Middle East); and the United States Section of 
the American Department. 

The Latin American Section of the same Department, which 
is responsible for all countries south of the Rio Grande, is at- 

Most of the departments in charge of German affairs may be considered 
temporary and will presumably be merged or liquidated in the future. 
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tached to another group of geographic bureaus, comprising the 
Northern and Southern Departments. The Northern Department 
includes the Scandinavian countries, Finland, Iceland, the Baltic 
States, Czechoslovakia, Poland and the USSR. The Southern 
Department deals with Turkey, Greece, Trieste, Yugoslavia, 
Hungary, Bulgaria, Rumania, Albania, and Danubian problems 
in general. Under the Western Department which is grouped 
with the German Political and Internal Departments, come the 
Iberian and Benelux countries, France, Italy, the Vatican and 
Switzerland. This important Department also works on issues 
regarding the Brussels Treaty, Uic Western Union, the North 
Atlantic Pact and European problems in general. Some addi¬ 
tional departments deal with German problems, such as German 
economy, commercial relations, finances and personnel of the 
British occupation, education, and information. 

The F ar Eastern areas are organized in two major geographic 
units: the Far East Department (including China, Japan, Korea, 
the Philippines, and general Pacific questions) j and the South- 
East Asia Department (including Singapore, Thailand, French 
Indo-China, Nepal, Tibet, Indonesia, Afghanistan, Burma, India, 
Pakistan, and Ceylon); this department also co-ordinates policies 
in the political, economic and administrative fields of South-East 
Asia. A third unit within this group is the Commonwealth Liai¬ 
son Department, organized for the purpose of maintaining liaison 
on foreign policy between the government of the United King¬ 
dom and the Commonwealth governments. 

Most of these groups of departments are supervised by an 
Assistant Undersecretary of State. 

As in the U.S. State Department, the political detail work is 
done by experienced “desk” officers who have served in the 
countries of their jurisdiction. They are in constant and close 
touch with the functional departments such as the Economic 
Intelligence and Economic Relations Departments, the European 
Recovery Department, the General Department (communica¬ 
tions), the United Nations Departr .ents,^^ the Information De¬ 
partments and others. 

” Cf. p. 248 ff. 
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There are five information and cultural relations depart¬ 
ments in the Foreign Office, namely, the Departments of In¬ 
formation Policy, Information Research, Information Services 
(operational). Cultural Relations, and German Education and 
Information. The Information Policy Department is geographi¬ 
cally organized and represents the Foreign Office on the official 
interdepartmental Overseas Information Services Committee, 
which combines under its supervision all media of interna¬ 
tional information and cultural relations: (i) the information 
services attached to the Foreign Office; (2) cultural relations 
(handled by the semiofficial British Council for Relations with 
other nations); (3) travel (in conjunction with the Board of 
Trade); (4) the British Broadcasting Corporation (BBC), also a 
semiofficial agency of the British Government though not a part 
of it:^ 

Particularly important is the Library of the Foreign Office, 
whose functions are much more essential than its name indicates. 
Supervised by a “Director of Research, Librarian and Keeper of 
the Papers” it is “in fact one of the most important administrative 
departments of the British Foreign Office.” The reorganiza¬ 
tion of the Foreign Office in the middle forties left its privileged 
status untouched and strengthened it further by attaching to it a 
new Research Department."'^ This is because nothing has proved 
more essential for an agency dealing with world affairs than back¬ 
ground knowledge, expert information, and documentary evi¬ 
dence. 

As mentioned above, the I'oreign Office was a comparatively 
small ministry before World War II, in fact, hardly more than 
the headquarters of the British Foreign Service (which in princi¬ 
ple it still is). When it w'as reorgani/.ed in 1943 there was created 
an amalgamated h'oreign Service consisting of the officers of the 
Foreign Office, the Diplomatic Service, the Consular Service and 

Cf. p. 209 IT. on inform.itlon .nnd cultural relations. 

H. K. Norton, Foreign Office Organi/.ation, Annals of the American 
Aciiiiemy of Polt/ual and Social Srtenre, Supplement to Vol. CXLIII, May 1929, 

p. 8. 

^Cf. p. 92. 
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the Commercial Diplomatic Service. Different from the U.S. 
State Department, where there still is a sharp differentiation be¬ 
tween departmental personnel and forcigji service officers and 
clerks, the British Foreign Office personnel is interchangeable 
throughout. At the same time, the agency expaiu’cci considerably, 
owing to the vaster and more complex international problemsj it 
also democratized its foreign service by amalgamating diplomatic 
and consular serv ices and by drawing personnel from more varied 
social groups, thus vigorously rejuvenating the once proverbially 
old-fashioned staff,^^ 


FRANCE 

CONSTITUTIONAL ISSUES REGARDING CONDUCT 
OF FOREIGN AFFAIRS 

In October, 1946, a new constitution was adopted by the French 
people, superseding the old one of 1875, which for all practical 
purposes had already been killed by the inglorious intermezzo of 
Vichy. 

The conduct of foreign affairs in the Fourth French Republic, 
according to the new constitution, has been changed considerably. 
Of almost a hundred articles, only five deal directly with foreign 
relations but they clearly express the desire on the part of the 
framers of the constitution that popular control over French for¬ 
eign policy be brought under strict control of the National Assem¬ 
bly and, therefore, under the supervision of the political parties 
for which the people v^oted and which supposedly represent the 
people’s will in matters concerning the position of France in the 
world. 

Under the constitution of the Third Republic, the President of 
the Republic was a mere figurehead. He presided in sessions of 
the Council of Ministers but could not vote. He had to sign laws 
and treaties—in fact he had to ratify treaties just as the English 
King does—but he had even less actual power than the British 

Cf. p. 190 ff. 
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monarch. The constitution of 1875 gave the President control 
over treaty negotiation and ratification “subject only to the re¬ 
quirement of informing the Chambers as soon as the interest and 
security of the State permit and the further requirement of secur¬ 
ing the consent of the Chambers for all treaties affecting peace, 
commerce, territory, finance and the personal and property rights 
of French nationals abroad,” “ really quite complete and effective 
limitations of presidential power. Such treaties had to be counter¬ 
signed by the responsible minister. The minister, and not the 
President, assumed responsibility, however, so that the President’s 
signature was a mere formality. Just as the British government 
rules in the name of the King, so the French government used to 
act in the name of the 1 ’resident of the Republic. 

In the new constitution, these presidential duties were further 
curtailed. He will be “kept informed about international negoti¬ 
ations” (Art. XXXI); he has to accredit “Ambassadors and en¬ 
voys extraordinary to foreign powers; foreign Ambassadors and 
envoys extraordinary are accredited to him.” (Art. XXXI.) There 
is no further reference to his activities in foreign relations, for the 
war-making power (Art. VII) and the treaty-making power (Art. 
XXVI-XXVIll) arc clearly put up to the Chambers for approval 
and ratification. 

The constitution of 1946, however, did not appreciably change 
the executive powers of the cabinet except perhaps that it gave the 
Chamliers somewhat more influence, although this grant is not 
intended to be used to the detriment of governmental continuity. 
It is stated in this constitution (Art. XLVIII) that the cabinet is 
collectively responsible to the National Assembly (the former 
Chamber of Deputies) but not to the Council of the Republic 
(the former Senate). But provisions in Articles L and LI I are 
made to avoid the all too frequent changes in the administration 
due to cabinet crises which made prewar France an easy prey to 
disorganization and instability. The Constitution also established 
a penal respoiAsibility of the ministers, a provision never before 
incorporated in any democratic constitution (Title Seven). 

F. L. Schuman, War and Diplomacy in the French Republic^ Whittlesey 
House, McGraw-Hill Book Company, New York, 1931, p, 19, 



ORIGINATING ORGANS 127 

The Premier designate, officially called President of the Coun¬ 
cil of Ministers, is asked by the President to form a cibinct just as 
the King of England charges the Prime Minister with a similar 
task. But while in Great Britain the list of ministers is subject to 
approval by the King only, the French President must wait until 
the National Assembly confirms the Premier’s selection. If the 
Assembly confirms, the President will sign. In other words, the 
cabinet cannot function, nor has it the right to start working, be¬ 
fore the Assembly has given the go-ahead signal. The ministers, 
being party members and, of course, political appointees, have the 
right to be heard by the Chambers at any time and may appear in 
the Chambers whenever they so desire. 

In view of these circumstances, the relationship between the 
French Premier and his Foreign Minister resembles that between 
the British Prime Minister and his Foreign Secretary. The differ¬ 
ence lies in the degree of power at the disposal of the respective 
foreign offices, and there is no doubt that the French Ministry of 
Foreign Affairs is now much less powerful and much more subject 
to parliamentary control than is the British Foreign Office. 

Whether or not the French Chambers had in fact influence 
upon the formulation of French foreign policy during the period 
of the Third Republic is debatable. Such an expert as Frederick L. 
Schuman does not believe that for practical purposes the influence 
was a strong one,“* in spite of the constitutional provisions that 
the Chambers were to be informed on treaty negotiations unless 
the security of the state was endangered; that it had to approve 
peace treaties and commercial agreements; that it was supreme in 
matters of financial appropriations, territorial changes and, of 
course, declarations of war. However, the power of interpellation, 
that is, the raising of policy questions in public debate, may be 
regarded as a strong instrument of democratic control over the 
conduct of foreign affairs; failure to furnish satisfactory answers 
has shortened the lives of many a cabinet. 

Presumably the framers of the new constitution knew that the 
prewar Chambers could not exercise enough control over French 

See F. L. Schuman, op. cit. pp. 24--o. 
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foreign affairs, so they strengthened the hold of the National As¬ 
sembly over the government and thereby logically over foreign 
policy decisions. In no other democratic country have political 
parties, as represented in a parliament, so much actual and poten¬ 
tial power over the government as in France. How this power 
will be used and wliethcr it can be used to the advantage of French 
relations with the world remain to be seen. 

THE MINISTER OF FOREIGN AFFAIRS AND 
HIS CABINET 

As has already been indicated, the position of the Minister of 
Foreign Affairs resembles that of the British Foreign Secretary in 
that he is the responsible agent for French foreign relations and 
his responsibility is shared by the Premier and the cabinet. How¬ 
ever, so far as his co-operation with the Chambers is concerned, 
his duties may rather be compared with those of the United States 
Secretary of State. Like his American and British colleagues, he 
is a political appointee rather than a foreign affairs expert. This 
means that he, too, must rely upon expert advice. Yet, contrary 
to American practice, he can commit the nation in a way that 
would make it extremely awkward for the National Assembly to 
turn him down and, as a consequence, let it appear that the na¬ 
tion’s foreign commitments cannot always be regarded as definite. 
As a result, his power is considerable although the new constitu¬ 
tion has strengthened popular supervision over international 
treaty obligations. 

The b'rench I'oreign Minister has at his disposal an official 
cabinet, wliich, in the way it wtirks, is a unique institution. Created 
in 1912, it is hardly comparable to the “little cabinet” of the 
United States Secretary of State. It is presided over by a Director 
of Cabinet, who has a Chief of Cabinet {^^chef de cahinep'*)^ as¬ 
sistant chiefs, and diplomats of all grades who have had much 
experience in foreign affairs. Attached to the cabinet of the For¬ 
eign Minister is a bureau of couriers and a special telephone and 
cable serN'ice. 'Fhe cabinet has a variety of duties, all designed to 
ease the load of the Minister and to cushion relations between him 
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and the Chambers, the press, and the public. For example, it takes 
^ care of the Minister’s personal correspondence, lumdles diplo¬ 
matic visas and passports, takes care of relations witli the Cha.n- 
bers, arranges for press conferences, gives inforiuatior, and co-ordi¬ 
nates official foreign travel, especially via ai and by boat. 

It may be assumed that most wf the members of the Minister’s 
Cabinet are known to tl)e Minister personally; they act as his 
“personal office stalf” but it is denied by French officials of the 
Ministry that the Cabinet is to be a buffer between the Minister 
and the permanent officials of the Ministry on whose activities it 
is supposed to chcck.“^ 

Equally important from the point of view of administration but 
certainly more influential in political respects is the office of the Sec¬ 
retary General of the Ministry of Foreign Affairs, the French ver¬ 
sion of the British Permanent Undersecretary. He is the highest 
expert on foreign affairs in the ministry, a career man on whose 
advice the Minister has to rely heavily. AH the political, func¬ 
tional, economic, and administrative offices of the ministry arc 
under his supervision. There is close collaboration between him 
and the Legal Advisor. 

This office consists of three speciali7x*d secretariats. One deals 
with particular problems outside routine business {Secretariat Par- 
ticulier)’, the second is the secretariat of conferences {Secretariat 
des Conferences), whose task it is to prepare international confer¬ 
ences, documentation of peace treaties, and, most of all, liaison 
between the hVench government and the United Nations, includ¬ 
ing the affairs of UNESCO. This secretariat also handles matters 
concerning war crimes. Finally there is the ministerial secretariat 
{Secretariat du Ministere), supervising the organization of func¬ 
tional services such as that of the couriers, registration of incoming 
reports, and general administrative centralization. This secretariat 
is designed to give the Secretary General co-ordinated information 
on what is going on in the ministry and to check up on the ef¬ 
ficiency of its organization. 

H. K. Norton, op. cit., p. 13. 
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THE MINISTRY OF FOREIGN AFFAIRS 

On the whole the organization of the French Foreign Ministry, 
like the British and American foreign offices, may be roughly di¬ 
vided into top-level offices, political and economic divisions, and 
functional-administrative departments. There are, however, a 
number of interesting differences between the French and the 
Anglo-Saxon foreign offices. 

Next to the offices of the Secretary General, there are four main 
Directions generates of (i) political affairs, (2) economic, finan¬ 
cial, and technical affairs, (3) administrative affairs, and (4) cul¬ 
tural relations. As the name indicates, each of these offices is 
headed by a director general, whose position approximately cor¬ 
responds with that of an American Assistant Secretary or a British 
Assistant I Jndersecretary. 

'rhe Office of the Director General for Political Affairs com¬ 
prises five directorates. The position of the director is roughly 
ecjuivalent to that of an office director in the U.S. Department of 
State. There are four political directorates and one for press and 
information services. The political directorates are subdivided 
into subdirectorates and, in certain cases, into divisions or bureaus.. 
In view of the changes of the French Ministry of Foreign Affairs 
after the end of World War II, a somewhat detailed account of 
its new organization, as of 1948, will be given below. 

European Directorate. This handles political problems and 
correspondence concerning the political situation in the world in 
general and in Europe in particular. It works on issues of national 
defense and international law concerning European countries. It 
deals with economic, administrative and cultural questions, in so 
far as their nature is also political. It co-operates with the special¬ 
ized departments of other ministries and supervises the work of 
the military, naval, and air attaches abroad. 

The Subdirection {Sous-Directiofi) of Northern Europe is 
charged with affairs concerning Great Britain, Ireland, Belgium, 
the Netherlands, Luxemburg, Scandinavian countries, Finland, 
and Iceland. 
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The Subdirection of Central Europe handles Germany, Austria, 
Hungary, and Liechtenstein. 

The Subdirection of Southern Europe deals with Sj'tain, Portu¬ 
gal, Italy, Switzerland, the Vatican, Monaco, and Andorra. 

The Subdirection of Eastern Europe works on relations with 
the Soviet Union, Poland, Czechoslovakia, Yugoslavia, Rumania, 
Bulgaria, Albania, and Greece. 

Attached to the European direction is a so-called Bureau 
d*ordrey a centralized file and documentation section for the use 
of the European offices. A similar bureau is attached to each of 
the directorates. 

Asia-Oceania Directorate. This handles all political questions 
concerning countries and territories in Asia and the Pacific, except 
the Hawaiian Islands and Asia Minor. There is only one subdi¬ 
rection and two divisions (apart from the Bureau d^ordre) : Sub¬ 
direction of the Far Eastj Pacific Division j Central Asia Division. 

Ajrka-Levant Directorate. This office takes care of the political 
problems of African and Levant states and territories but also is 
concerned with the political direction of the protectorates of 
Morocco and Tunisia. 

The Subdirection of Protectorates is charged with the political 
affairs of Tunisia, the French zone of Morocco, the French Zone 
of Tangier and Libya. There are two divisions dealing with 
Morocco and Tunisia. 

The Subdirection of the Levant and Arab states deals with 
Egypt, Turkey, Syria, the Lebanon, Trans-Jordan, Iraq, Saudi • 
Arabia, the Yemen, and Israel. 

The African bureau deals with Ethiopia, Union of South- 
Africa, Liberia and European possessions in Africa. 

American Directorate. The Subdirection of North America 
deals with the United States (including Puerto Rico, Alaska and 
Hawaii), Canada and Newfoundland. 

The Subdirection of South America comprises all Latin Ameri¬ 
can countries south of the Rio Grande. 

Director of Information and Press Services. The importance 
attributed to this directorate is demonstrated by its incorporation 
with the political offices under the general supervision of the Di- 
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rector General of Political Alfairs. Its general duties arc: main¬ 
tenance of relations with the press and the puM c; specific and 
general information on foreign rclationsj study and analysis of 
the French and foreign press, press agenc'.ec, and radioj liaison 
with the Ministry of Information and the 'dHcial crcnch press 
and radio agencies, as well as with politicrj writers in the French 
press and French correspondento abroaii; accrediting of foreign 
correspondents j maintenance of a press file for documentation and 
reference. The five special sections are; 

Section of the French Press 
Section of the Foreign Press 
Section of Foreign Services 
Section of Press Agencies and Radio 
Section of Documentation 
Administrative Section 

The second Direction Gcnerale^ dealing with economic, finan¬ 
cial, and technical affairs, is subdivided into two directorates: the 
Director of Economic and Financial Affairs whose three divisions 
handle geographically delimited areas, and the Director of Tech¬ 
nical Agreements, whose two divisions are charged with problems 
arising out of French goods in foreign countries (including restitu¬ 
tion of those seized by the Germans) and negotiations concerning 
international transport and foreign goods in hVance in accordance 
with international conventions. 

It is not necessary here to describe in detail the work of the 
third Direction Generate for Administration. However, the 
fourth one, concerned with cultural relations, is of particular 
interest. The French governments have always rightly presumed 
that dissemination of French culture abroad created prestige that 
helped the French to reach their political objectives. To this end 
they have consistently worked to have France and Paris be con¬ 
sidered the light and epitome of Western Civilization. The 
F'ourth Republic has strengthened rather than weakened this 
conception and, as a result, seen to it that cultural relations work 
is prominently organized in its foreign office. Thus a Director 
General, one of the four highest officials under the Secretary 
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General, is in charge of the responsibility for cultural relations 
with foreign countries and the presentation of French achieve¬ 
ments abroad. The office recommends credits for French instruc¬ 
tion and art abroad, works for the distribution of books and the 
sending abroad of cultural missions, organizes art exhibits and 
artistic demonstrations of French achievements in other fields 
of art and handicrafts, participates in international cultural 
conventions and subsidizes cultural organizations that promote 
French culture.”'^ 

The remaining four offices deal with protocol, cryptography and 
codes, archives, and personnel. (It is noteworthy that the De¬ 
partment of Protcxrol has, even in France, lost much of its former 
importance and influence. This is especially interesting as the 
prestige of the French language as “the language of diplomacy” 
was to a significant degree based upon the leadership of the 
hVench in developing the amenities of diplomatic courtesy. While 
today the elaborate protocol has changed into a more businesslike 
approach in international relations, and moreover, the balance of 
power has changed, the French language has lost its paramount 
position, :md there is no longer one language of diplomacy, but 
many.) 

'I'hc four offices are also under the general supervision of the. 
Secretary General. 

The personnel of the Ministry is interchangeable with that of 
the diplomatic and consular services. 


NAZI GERMANY, A POST-MORTEM 

Nazi Germany, of course, is no more. Many years may pass 
before Germany will be able (and permitted) to organize a new 
foreign office. Yet for the'student of the machinery of foreign- 
policy making, a brief post-mortem of the Nazi Ministry of 
Foreign Affairs offers a variety of instructive insights into 
totalitarian techniques of handling relations with other countries. 
After all, Nazi Germany was the leading country of rightist 
•'■’Cf. p. 218 fr. 
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totalitarianism j the conceptions of international relations professed 
by the Nazi hierarchy offer significant pointers that may be useful 
for comparison with other types of totalitarian policy making 
establishments. 

CONTROL OF IDEOLOGICAL DICTATORSHIP OVER 
FOREIGN RELATIONS 

The much maligned Weimar Constitution, the first honest 
attempt at democracy in Germany, contained provisions that 
sought to guarantee popular participation in deciding Germany’s 
position in the world. Following their established practices, the 
Nazis ignored this constitution} instead they decreed that all war 
and treaty making power should remain in the hands of the 
Fuehrer. It was up to him to decide whether to use expert 
advice from his Foreign Ministry or to rely on his “intuition.” 

Consequently, Hitler alone was primarily responsible for 
foreign policies. Ribbentrop, his Foreign Minister during the last 
years of the Third Reich, no doubt recommended a number of 
actions that were accepted, but they were accepted only because 
they coincided with Hitler’s own ideas and conceptions. The 
German rubber-stamp “parliament,” the Reichstagy was only 
convoked to hear what Hitler wanted to say to the world} it had 
no influence upon decisions. 

Thus, the Foreign Minister became a minor official charged 
with being the mouthpiece of the Fuehrer and the Party and a 
type of glorified global messenger for his chief. His responsi¬ 
bility was restricted, in fact, to the administration of the Ministry, 
which, in turn, had become a technical-administrative agency with 
little political influence but with an exceedingly thorough organ¬ 
ization and a complex system of bureaus, divisions, and sub¬ 
divisions. 
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THE ORGANIZATION OF THE NAZI 
FOREIGN MINISTRY 


There were ten offices in the Ministry, each subdivided 
according to geographic areas and subject matter. (It w'ill be 
recalled that the foreign offices in the United States, Britain, and 
France do not use this d(juble organization but limit themselves 
to politico-geographic distinctions.) 

The ten offices dealt with political, economic, legal, cultural, 
press, radio, protocol, personnel, and domestic affairs. (There 
were tw(j “Inland” offices.) The list or table of organization 
of these offices with their double-divided branches and sections 
was as follows: 

I^oluical Affairs, sulxiivided into the following two groups of 


divisions: 

Geographic 

1. British Commonwealth and 
Ireland 

2. hVance, Belgium, Nether¬ 
lands, Switzerland 

3. Spain and Portugal 


4. Italy and Vatican 

5. USSR and Poland 

6. S.IC I^urope (Balkans) 

7. Scandinavian Countries 

8. 'rurkey and Near East • 

9. bar East 

10. United States and Eatin 
America 

11. Africa 

“•'‘Sec p. ,39. 


Subject Matter 

1. History of prewar and war 
periods j postwar organiza¬ 
tion j general information 

2. Technical boundary cjiies- 
tions; map service 

3. Special section on inter¬ 
departmental collaboration 
on the USSR 

4. Examination of literature 
on foreign affairs 

5. Liaison with armed forces 

6. Press section 

7. Preparation of peace trea¬ 
ties 
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Economic Affairs. The divisions and subdivisions of this office 
dealt mainly with commercial treaties, customs, laws, international 
treaties, inasmuch as commerce was concerned, and exhibitions 
and fairs abroad. It may be presumed that its geographic divisions 
prepared Germany's economic penetration of satellite or conquered 
states. 


Geographic Divisions 

1. British Commonwealth and 
USA 

2. Southern and Western Eu¬ 
rope, subdivided into: (a) 
France, Belgium, Nether¬ 
lands} (b) Spain and Por¬ 
tugal} (c) Switzerland, 
Liechtenstein} (d) Italian 
Empire 

3. Southeastern Europe, sub¬ 
divided into: (a) Slovakia, 
Hungary, Croatia} (b) 
Serbia, Greece, Albania} 
(c) Rumania, Bulgaria 

4. USSR, Poland, Baltic 
States 

5. Scandinavian countries, Fin¬ 
land 

6. Near East (Turkey, Iran, 
Iraq, Egypt, Afghanistan, 
Syria, Lebanon) 

7. Far East (Japan, China, 
Manchuria) 

8. Middle and South America 


Subject Matter 

1. Office of Foreign Trade (in 
collaboration with Com¬ 
merce Dept.) 

2. Raw material supply 


3. MaiJs,transportation agree¬ 
ments, air travel, railroads 


4. Shipping 


Legal Affairs. (The organization of this office was adapted to 
wartime functions.) It is of interest to recognize Nazi politics in 
the distribution of responsibilities throughout the twelve divisions: 
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1. General questions of international law 

2. International civil lawj matters concerning registration of 
births, marriages and deaths abroad (sic!) of people they 
considered German 

3. Consular lawj patents; international criminal law; extradi¬ 
tions 

4. Intervention on behalf of German nationals abroad; financial 
support of families of German nationals abroad 

5. Drafting into the army of German nationals abroad 

6. Passports and visas for diplomats 

7. German property in enemy countries; enemy property in 
Germany 

8. Relations with protecting powers and international aid so¬ 
cieties relating to civil internees in Germany 

9. Relations with protecting powers and international aid so¬ 
cieties regarding prisoners of war (subdivisions handling 
British, American and French prisoners) 

10. German prisoners of war abroad 

11. Internment matters in neutral countries; medical traveling 
commissions 

12. h'xchange of prisoners of war and civilian internees 

Cultural Affairs. This office, too, was divided into two groups 
of divisions. Those dealing with subject matter were concerned 
with general questions of cultural policy; preparation of informa¬ 
tive materials; examination of German literature as to its use 
abroad; theater, films, music, exhibitions; scientific questions; 
encouragement of the German language abroad; university 
(Questions; budget of the cultural divisions. The second group of 
divisions worked along geographic lines for the “improvement of 
cultural relations” and was separated into United States, Latin- 
American, Southeast luirofu'an, Scandinavian, Italian, Spanish 
and Portuguese, French-Belgian-Swiss, British and British Com¬ 
monwealth, Turkish, Near and Far Eastern, and African sections. 
It should he noted that there W'as a distinct separation between 
the cultural and press divisions. 

Press A ffairs were also organized along geographical and sub- 
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ject matter lines. Next to the geographical divisions, which were 
divided in much the same way as the cultural divisions, there were 
divisions concerned with: press information for German embassies, 
legations and diplomatic missionsj issuance of a daily political 
reportj technical direction of the receiving of press representa¬ 
tives} observation of the foreign press, and dissemination to the 
higher officials in the Foreign Ministry of information on the 
results} liaison with German and foreign newspapermen} liaison 
with newspapers and periodicals for foreign workers in Germany} 
organization of journeys of foreign newspaper reporters} passport 
questions. It is interesting and very significant that cultural and 
informational communications were treated in a highly specialized 
manner. 

Radio A fairs. In addition to the divisions covering cultural 
and press affairs, there was also a specialized office dealing with 
radio affairs. It maintained close liaison with the press divisions 
and was responsible for giving radio information to German 
diplomatic representatives (and German spies and intelligence 
operatives) abroad. It was organized along geographic lines and 
monitored radio transmissions from the British and Common¬ 
wealth senders and those in France, Belgium, Netherlands, 
Switzerland, Southeastern Europe, the Soviet Union, Scandinavian 
countries including Finland, the United States, and the P’ar 
East. There was attached to this office a unit charged with 
recording foreign radio emissions. 

It is not necessary here to examine the offices of personnel and 
protocol, but it seems worth while to refer to the two “Inland” 
sections. Group Inland I was responsible for liaison with the 
Nazi Party authorities and domestic public organizations} for 
questions concerning foreign laborers within the competence of 
the Foreign Ministry} for liaison with the highest Church 
authorities in Germany and German churches abroad. Group 
Inland II maintained technical liaison with the Ministry of the 
Interior, dealt with the exemption of Jewish foreigners from 
internal measures, and collaborated with the police authorities 
regarding such interventions} it also worked on problems of 
German minorities within the competence of the Foreign Ministry. 
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The tremendously detailed hierarchy of the Nazi Foreign 
Ministry did not make for a creative agencyj instead the Foreign 
Office carried out the details of a policy that was created outside 
its own offices, by the Fuehrer and the Nazi Party. This tends to 
indicate that it is not so much the organization of foreign offices 
but the spirit behind them that is of importance. From the ex¬ 
perience available it would seem that in some way, such a situation 
is bound to recur everywhere under totalitarian or one-party 
systems. 

SOVIET UNION 

CONTROLLING POWERS AND IDEOLOGICAL FACTORS 

Soviet foreign policy has acquired the reputation of being 
“enigmatic.” Yet for students of Soviet government and politics 
who have followed the ways of the Kremlin since the early 
thirties, there is not much of a riddle involved. The question as 
to who actually controls Soviet foreign relations can be answered 
as unequivocally as in the case of either democratic or fascist sys¬ 
tems. There are many factors determining Soviet foreign policy 
but the Ministry of Foreign Affairs in Moscow is not the most 
important of them. 

Constitutionally, the Supreme Soviet, as highest legislative 
body of the Union, possesses treaty, war, and peace making 
powers. Article 14 of the Constitution says that the 

jurisdiction of the USSR, .as represented by its highest organs of state 

authority and organs of the government, covers: 

(a) representation of the Union in internation.d relations, conclusions 
and ratification of treaties with other states, and the establishment 
of the general procedure governing the relations of Union Re¬ 
publics with foreign states; 

(b) tjuestions of war and pe.ace; . . . 

(h) foreign trade on the basis of state monopoly . . . 

Actually the powers of the Supreme Soviet are in the hands 

'Phe Supreme Sov ict is the par]i.inient of the USSR, led and presided over 
by .1 presidium, which cMrries on the Supreme Soviet’s legislative functions while 
it is not in session. 



ORIGINATING ORGANS 


141 

of its presidium, which is responsible—as the Supreme Soviet is 
rarely in session—for ratification of international treaties. It also 
“appoints and recalls plenipotentiary representatives of tlie USSIv 
.to foreign states” and “receives the credentials and letters of recall 
of diplomatic representatives accredited to it by foreign stales.” 
(Art. 49, paragraphs m and n.) The Presidium can also proclaim 
“a state of war in the event of armed attack on the USSR, or when 
necessary to fulfill international treaty obligations concerning 
mutual defense against aggression . . .” whenever the Supreme 
Soviet is not in session. (Art. 49, m.) Since experience has shown 
that the Supreme Soviet is nothing but a sounding board for the 
Soviet leaders and therefore docs not in fact assume the functions 
of democratic parliamentary bodies, the measures of the Presidium 
of the Soviet parJiament and the handling of foreign affairs by the 
leaders of the USSR will hardly be affected by possible divergent 
opinions in the plenary sessions of the Supreme Soviet. Thus 
popular control of foreign relations in the organization that 
allegedly represents the people is virtually eliminated and what¬ 
ever appears to exist is purely academic. 

But the Presidium of the Supreme Soviet itself is only a reflec¬ 
tion of the greatest power in the USSR, the Communist Party. 
For the party rules the country. It has assumed a “guiding and 
directing role” in all Soviet government agencies. Andrei 
Vyshinsky himself has stated so in particular reference to Soviet 
foreign relations.^^ 

This does not mean necessarily that Communist Party members 
within the Soviet Ministry of Foreign Affairs (Minindel) wield 
much influence in policy making. Just as in other Soviet govern¬ 
ment agencies and establishments, party representatives work in 
the Minindel, too. They have even organized a so-called 
“Active,” which is permitted to submit suggestions concerning 
foreign affairs but which apparently has never carried any ap- 

^ A. Vyshinsky, Sovietskoye GosuJarsWenttoye Pravo, Moscow, 1938, p. 153. 

Until March 15, 1946, the name of the Soviet foreign office was People’s 
Commissariat for Foreign Affairs, abbreviated NARKOMINDKL. Then the 
Commissariat became a Ministry and the abbreviation accordingly changed into 
MININDEL, and the Commissars became .Ministers. 
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preciable weight in policy determination. However, it does mean 
that the party leadership, interpreting the political ideology 
of the USSR according to conditions and opportunities, issues 
directives known as “party lines,” that these orders are being 
followed as the law of the land, and that Soviet foreign policy 
and diplomacy are oriented accordingly. The Minindel gets 
these directives and must implement them. It does not as a rule 
contribute to their creation except by furnishing background 
studies. 

While theoretically distinct. Party and Government in the 
USSR are for all practical purposes identical. Most top leaders 
of the party are top leaders in government. This is clearly 
indicated in the composition of the Political Bureau of the Central 
Committee of the Communist Party, or abbreviated, Politburcau. 
Since May, 1941, its Chairman, Stalin, was also Prime Ministerj 
its presumed Vice-Chairman, Molotov, Foreign Minister. Some 
of the other members are at the helm of important government 
agencies. The same principle is demonstrated in the membership 
of the Council of Ministersor in the Presidium of the Supreme 
Soviet. In former years, this was not necessarily soj Moscov/’s 
Foreign Ministers, of the twenties and thirties, Chicherin and Lit¬ 
vinov, had no standing in the party whatever, but since the col¬ 
lapse of “collective security,” the leading foreign policy officials 
have lx:cn party members of high standing. In this way, they are 
in a strategic position to recommend and defend policies. The 
Minindel has profited by their leaders’ importance in the party. 
While its relative influence is limited, it is still the second most 
important government agency in the Stalinist hierarchy, ranking 
just Ix-'hind the Ministry of Defense. 

When Important foreign policies are to be formulated, the 
Politbureau assumes an all-decisive power. It will listen to the 
views of the Council of Ministers and the Foreign Ministerj it 
will consider the opinions of other high party or government 
officials but finally make up its own mind and transmit its orders 
to the Presidium of the Supreme Soviet and the Council of 

Consisting of the heads of the various government agencies with predomi¬ 
nantly technical rather than political functions. 
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Ministers. There is no way of opposing or influencing the Polit- 
bureau’s decisions, and the Supreme Soviet has always and will in 
the future obediently vote for the recommended legislation if it 
.is in session, or give its ex post facto consent as required.'” 

The Constitution further provides that the active condiut of 
Foreign Affairs be vested in the Council v)f Ministers and the 
Minindel, with the Supreme Soviet or its Presidium having con¬ 
firming or ratifying powers. This sounds very democratic indeed 
but actually, Soviet foreign policy is but a part of Soviet over-all 
ideology. Therefore, Soviet foreign policy remains subject to 
ideological factors, of which the Politbureau is the supreme 
guardian. 

The concept of the position of the USSR in the world is 
naturally shaped by modified Leninist-Stalinist Marxism. Since 
Trotsky’s theory of “permanent revolution”—which was tanta¬ 
mount to a permanent state of war against non-Marxist powers— 
was discarded in favor of consolidation of the Soviet territories 
(Stalin’s dictum of “socialism in one country”), the non-Soviet 
world has been led to believe that in international relations a 
“co-existence” of the socialist Soviet Union (which has not as yet 
reached the stage of a communist classless society) with the non- 
Marxist states was possible. Indeed, the co-operation between 
Russia and the democracies during World War II seemed to 
demonstrate such a possibility. In the democracies, the frequent 
clashes with Russian policies, methods, and unfriendly propaganda 
were taken as necessary evils, which did not really reflect upon 
East-West collaboration. More of this collaboration was expected 
in postwar years, particularly through the United Nations 
organization.'"*^ 

Little is known about the w.iy the Politbureau arrives at policy decisions. It 
is probably a mistake to believe that Soviet policies arc formulated in unanimous 
harmony by the members of this highest council of the USSR. Frequent specu¬ 
lations about a “moderate” and a “radical” faction, battling each other, with 
Stalin making final decisions as the supreme arbiter, may or may not be wrong; 
one could, however, deduce from events such as the rift between the Yugoslav 
Tito regime and the Kremlin-directed Cominform that Soviet foreign policy is 
not altogether monolithic. 

®^Cf. K. London, op. cit.^ p. 245 ff. 
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However, the years following the end of World War II 
clearly demonstrated that the original Marxist dogma concerning 
capitalist countries and their eventual downfall as against the rise 
of communism continued to dominate Soviet foreign policy. It 
appeared that from the point of view of the Communist Party, the 
doctrine of a possible “socialism in one country” was but a 
temporary expedient for the strengthening of the Soviet state. 
The nature of Soviet foreign policy and action inside and outside 
the United Nations made it clear that the Politbureau had only 
suspended, never abolished, its consistent views on the ultimate 
and unavoidable struggle between the communist and capitalist 
worlds. 

In view of this principle, which until recently was minimized 
by the world’s foreign offices, Soviet foreign policy had to develop 
in a two-pronged fashion. The official policies were announced 
through the Narkomindel, the unofficial —though real—ones 
through the Communist International (Comintern). 

The Comintern, as will be recalled, was an aggressive attempt 
at organizing Communist infiltration in foreign countries so as to 
undermine the stability of foreign governments and nations by 
way of ideological Trojan Horse tactics. Thereby the position of 
the Soviet Union was to be strengthened as the Communist world 
center and base for future actual warfare against non-Communist 
countries. The abolition of the Comintern in 1943, which was 
greeted with enthusiasm throughout the non-Marxist world, did 
not mean that the Soviet government intended to abolish the 
underlying ideas of that organization. It felt that the activities 
of the Comintern had served its purposes and that it could 
transfer Comintern objectives to different agencies without chang¬ 
ing its aims. In view of its ideological foundation, Soviet policy 
has been quite successful at achieving several goals with one 
policy; the liquidation of the Comintern, apparently a gesture to 
win the confidence of Russia’s capitalist wartime allies, proved to 
be nothing but the closing of a series of offices whose foreign 
branches could not be maintained during the war, and the in¬ 
corporation of the duties of these offices into other organizations. 

But in one respect, the liquidation of the Comintern was 
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important: Soviet foreign policy became at last consolidated. 
Formerly, foreign office and Comintern policies were often at 
loggerheads and confused the world, particularly during the years 
yrhen men like Chicherin or Litvinov tried to make the USSR 
respectable in international diplomacy. Then the Comintern, 
directed by Bolsheviks who did not believe in the possibility of 
reconciliation between the two worlds, threw obstacles in the way 
of the Narkomindel and repeatedly set out to ruin whatever 
confidence the Narkomindel had been able to build up. 

The years of war silenced Bolshevik aggressiveness somewhat. 
But when the war was won and the Soviet Union had become a 
world power second only to the United States, the Communist 
party leaders did not see any further reason for holding back and 
changed their tactics again. This time, they frankly superimposed 
the party’s foreign policy upon the Minindel’s foreign policy. Or 
perhaps one should say that the policy of the party destroyed 
whatever had remained from the pre-Molotov era. For the first 
time, Soviet foreign policy was single-minded. Leading members 
of the Comintern’s former executive committee had now become 
leading statesmen in countries like Yugoslavia, Bulgaria, Rumania, 
Albania, Hungary, Poland, and Czechoslovakia, or influential 
oppositionists, some of them as members of the government, in 
countries like China, France or Italy. 

The establishment of the Communist Information Bureau 
(Cominform) in Belgrade, Yugoslavia (which after the Tito gov¬ 
ernment’s schism from Moscow-led orthodox Communism was 
transferred to Bucharest, Rumania) revived officially the activities 
of the Comintern though in a different form and for different 
purposes. The Cominform will execute rather than formulate 
policies outlined in Moscow. The Soviet Union, having estab¬ 
lished itself as a world power and having become supreme in 
Eastern Europe, no longer needed two policy agencies. Com¬ 
munist and “national” foreign policy have become one and the 
same in the Soviet orbit. 

There is yet another aspect of the organization and control 
over Soviet foreign policy: the position of the Union republics. 
During the history of the USSR the status of these republics with 
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regard to participation in international relations has changed two 
times. Until 1923, each of the republics was permitted to main¬ 
tain foreign relations of its own. From 1923? all-Union 
Narkomindel took over and represented the Union as well as the 
republics. Emissaries of the republics, appointed by the Council 
of People’s Commissars of the individual Union republics, repre¬ 
sented the views of their governments at the Narkomindel. In a 
reverse manner, these emissaries instructed their “state” govern¬ 
ments about possible obligations concerning international treaties 
that might be of special interest for the respective republics. 

Again, in b'ebruary 1944, this system was changed and the 
Union republics were permitted to enter into negotiations with 
foreign governments directly. As a result, there are now theo¬ 
retically 16 foreign offices in the USSR, two of which are 
recognized members of the United Nations (Ukraine and White 
Russia). This does not mean that the Union republics in practice 
initiate business with foreign nations without first being advised 
to do so by the Moscow central authorities. All treaties concluded 
between the Union republics and foreign powers must be approved 
by the Supreme Soviet of the Union republics and that of the 
USSR. One may safely assume that any such treaty negotiation 
would not even get under way without preliminary permission 
from the Politbureau. 

This apparent autonomy of the republics has affected Soviet 
foreign relations in several ways. First, it has created a larger 
representation of Soviet views on the international forum of the 
LW.'’'* Second, it has relieved the Minindel of the USSR of minor 
issues or of embarrassing problems that could be sidetracked 
through Union republic intervention. Third, it has emphasized 
the independence granted by the USSR to the constituent republics 
in the fields of foreign relations, foreign trade, and national 

^•“’'rhis was agreeJ upon at the Yalta Conference in 1945 in view of the fact 
that the participation of the British dominions and that of the Latin-Ainerican 
nations were looked upon by the Soviet government as strengthening the British 
and American positions respectively. While such a comparison was rejected, 
Stalin’s request for the admission of the Ukraine and White Russia was granted by 
Prime Minister Churchill and President Roosevelt. 
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defense. Fourth, it has provided an attractive propaganda item 
for domestic consumption by arousing both nationalistic and 
ideological fervor. 

These are, very briefly, some of the more important aspects of 
control over Soviet foreign relations. To realize their meaning 
it must never be forgotten that “the summit of Communist hopes 
and aspirations is, in the last analysis, today as in Lenin’s time, 
a complete change of the world’s political, economic, social and 
cultural set-up, and at the base of Soviet foreign policy lies the 
desire to make the world safe for communism or sovietism.” 

In this sense, Soviet foreign policy is but a tool of global class 
warfare on a gigantic scale, and its machinery is organized ac¬ 
cordingly. 

THE FOREIGN MINISTER AND HIS ADVISORY BODIES 

The position of the Foreign Minister is not predicated upon 
the fact that he is chief of the Minindel but depends upon his 
standing in the Communist Party and his connection with the 
Politbureau. Thus Molotov who was not only a senior member of 
the Politbureau but also Vice-Chairman of the Council of Min¬ 
isters and whose standing in the party hierarchy is high, exercised 
a much greater influence upon the formulation of foreign policy 
than did men like Litvinov, who, for all his astuteness and diplo¬ 
matic talents, was never influential with the party and was even 
looked upon with suspicion. 

Next to the Minister, the second most important man in the 
Minindel is the First Assistant (or Deputy) Foreign Minister, 
whose position may be compared, to a degree, with that of the 
United States Undersecretary of State. But his influence, too, 
depends upon his standing in the Party. Andrei Vyshinsky, First 
Deputy Foreign Minister before succeeding Molotov, who was not 
a member of the Bolshevik party when the Russian Revolution 
started and is not a member of the Politbureau, happens to be in 

34 ^^Trends in Russian Foreign Policy Since World War /,” prepared by the 
Legislative Reference Service of the Library of Congress, U.S. Government 
Printing Office, Washington, D.C., 1947, 1'. 65. 
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good, though not high, standing. His influence, while consider¬ 
able, will not be comparable to that Molotov enjoyed. 

Under these two men, there are a number of Deputy Ministers, 
whose number appears to vary as do their duties. Presumably, 
there are about four or five of them working on a regional basis, 
but at least one specializes in information and is regarded as the 
MinindePs mouthpiece. Some of the Deputy Ministers, particu¬ 
larly those who arc supervising regional offices, are sometimes sent 
out to perform special missions of diplomatic nature. Unlike the 
United States, there is no distinction between departmental and 
foreign service personnel} anyone in the Minindel may be 
assigned at home or abroad. 

Some other Assistant Foreign Ministers are not in charge of 
specific routine tasks but form, together with foreign affairs experts, 
an advisory body, a sort of brain trust for foreign affairs problems. 
'Phey constitute one of three consultative bodies that are furnish¬ 
ing the Minindel and the top-level party leaders with thoroughly 
worked out recommendations and research papers. 

I'he second advisory body is the so-called “Collegium of 
Diplomacy.” This “College” has existed for many years. Its 
members are said to be appointed by the Council of Ministers 
and some of them are Assistant Foreign Ministers. It is not 
regarded as influential with the Party but with the higher echelon 
of the Minindel officials only. Very little is known about its 
organization and the type of its work. Not much more was known 
about the workings of the third advisory body, the “Institute of 
Kconomics and World Politics” whose head was the influential 
economist Dr. Eugene Varga. Elowever, about the end of 1947, 
Varga was dismissed because he disagreed with the Politbureau’s 
views on capitalist economy. His institute was absorbed by the 
Soviet Academy of Sciences.and some of its activities transferred 
to the Moscow University’s school of politics.*® 

The Collegium has certain rights that the Varga Institute did 

\'.irpa did iKit Ix'Hcvc, as did the official party doctrine, that an early collapse 
of capitalist economy is in sipht. On the contrary, he warned that certain modifi¬ 
cations of capitalism might strengthen rather than weaken it for the time being. 
When the party rebuked Varga for such heresy, he would not recant. 
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not appear to enjoy: If, for example, the Foreign Minister sees 
fit to reject the recommendations of the Collegium, and its mem¬ 
bers feel very strongly about it, the Collegium might appeal to 
the Council of Ministers which, in turn, may sustain the Collegium 
and void the Minister’s decision. 

It seems as though these advisory organs do much of the work 
that ministerial committees are charged with in the Western 
foreign offices. They demonstrate, moreover, that the Soviet gov¬ 
ernment tends to resist hasty decisions, that all its policies are well 
founded on the basis of thoroughly worked out plans. Much time 
and money is spent for thinking and research, and it should 
never be assumed that Soviet policies have ever been formulated 
on the spur of the moment. Probably no other nation pays so 
much attention to expert analysis and evaluation of all possible 
available material. But this does not mean that the officials of the 
Minindel or their advisory bodies may actively participate in the 
fi)rmulation of Soviet policy. It is up to the Politbureau to accept 
or reject their findings. Men like George Kcnnan or Charles 
Bohlen in the United States have considerably more influence 
than their opposite numbers in the Soviet Union. 

However, the value of Soviet intelligence and analysis is 
prejudiced by the necessity for Soviet representatives abroad and 
officials at home to conform, and continue to conform, to the 
accepted Marxist doctrine. 

THE ORGANIZATION OF THE MININDEL 

According to a resolution of the Third Session of the Central 
Executive Committee on November 12, 1923, the work of the 
Narkomindel was legalized.for the following duties: 

1. Protection of the foreign political and economic interests of 
the USSR, and protection of Soviet citizens abroad j 

2. Fulfillment of regulations set down in treaties and agree¬ 
ments with foreign governmentsj 

3. Direction of the execution of treaties and agreements con- 
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eluded with foreign governments and co-operation with the 
appropriate institutions of the USSR and the Union republics j 

4. Supervision of the fulfillment of the treaties, agreements and 
acts concluded with foreign governments by the appropriate 
organs of power. 

This was a relatively narrow program, a situation that can be 
understood in the context of world politics in 1923 when the 
USSR was still regarded as an outlaw nation. Since then the 
task of its foreign office has greatly broadened and the recent 
edition of the “Great Soviet Encyclopedia” states the tasks of 
the Minindel as follows: 

“Diplomatic protection of the political and economic interests of the 
U.S.S.R. abroad; establishment and maintenance of diplomatic rela¬ 
tions with foreign countries; supervision of Soviet diplomatic activities 
abroad; preparation of international agreements and the conduct of 
negotiations for such agreements as well as the supervision of their 
proper execution; protection of Soviet citizens abroad and cstaldish- 
ment of close cultural relations with foreign nations.” 

The Soviet government has never published a chart of the 
MinindePs organization. Its reconstruction in this chapter is 
therefore conjecture, based upon the consensus of experts. While 
the Minindel has presumably changed frequently since it was first 
set up, such changes are probably not fundamental when one 
considers that the basic objectives of Soviet foreign policy have 
been rigidly maintained; only the methods of implementation 
have varied. A major reorganization may have been carried out 
after official and unofficial (Comintern) foreign policies were 
merged (in 1943). 

It may be assumed that the Minindel comprises, apart from 
the top echelons and the advisory bodies, the conventional groups 
of politico-geographical, functional, and administrative offices. 
The economic sections arc not believed to be strong, probably for 
the simple reason that the Ministry of Foreign Trade takes care 
of international commerce, which is a state monopoly in the USSR. 
The determination of economic policy is made by the Politbureau, 
Bolshaya SovUtskaya Entsiklofediya, Vri. 41, p. 207. 
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with recommendations submitted by a number of interested 
ministries, of which the Minindel is only one. 

So far as the political divisions are concerned, the Minindel 
seems to distinguish, from the point of view of Russian geography, 
between two broad groups: the western and eastern sections. The 
western sections deal with Europe as well as the American 
countries i the eastern sections arc responsible for the Near and 
Middle East and the Far East. There are said to be at least four 
sections in the Western Division. Section I probably contains the 
Scandinavian countries, Finland and Poland, Section II the 
countries in Central and Southeastern Europej Section III the 
western h'.uropean countries such as Great Britain, France, Bel¬ 
gium and the Netherlands, Italy, etc. It is possible that an addi¬ 
tional section is occupied with the German-Austrian problems. 
The last section probably comprises the Western Hemisphere in 
its entirety. 

Gf the two eastern sections, one presumably deals with the 
countries in the Near and Middle East and with India, the other 
with China, Japan, the Philippines, Australia, and New Zealand. 
To what extent political considerations are superseding geo¬ 
graphical ones, in influencing the organization of the Minindel 
is difficult to say. It is conceivable that the inside organization 
takes into account the degree to which a country submits to Soviet 
ideological pressure. Most probably, the satellite countries in 
the Danubian area (Section II) have been singled out for special 
treatment. 

The functional divisions appear to comprise the office of the 
Legal Advisor, a press section, a small economic and a protocol 
section, administrative offices, and personnel and training divisions. 
Those other ministries which have sections dealing with foreign 
countries are obliged to co-operate closely with the Minindel. 

Moreover, the Minindel has organized a bureau to handle 
United Nations affairs.^^ Its Press Division is of perfunctory 
importance only because it is a mere cog in the wheel of the 
enormous propaganda machine of the Soviet government, which 

Cf. p. 250 fT. 
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permeates every government agency and is directed, in the last 
analysis, by the Politbureau. The Minindel’s training and per¬ 
sonnel divisions, though in the administrative section, arc con¬ 
sidered to be very important for the devclopme?it and education 
of a new generation of Soviet diplomats. 



CHAPTER FIVE 


Techniques of Policy Formulation 


I r IS true that fundamental attitudes toward foreign countries are 
conditioned by history and experience, and that a nation’s peculiar 
situation determines the range between its minimum and maxi¬ 
mum aspirations. In normal times, it would not be too difficult 
to adopt policies to needs and conditions. For example, French 
foreign policy during the past century and a half has been pri¬ 
marily motivated by the quest for protection against Germanyj 
or (another example) United States foreign relations during most 
of the same period were characterized by the determination to 
avoid joining “entangling alliances” but nevertheless to guarantee 
the safety of the Western Hemisphere against possible European 
infringements. 

The fundamental change of world conditions resulting from 
two world wars has rendered obsolete many traditional policies 
and compelled all nations, the United States not excepted, to 
revise their viewj-ioiiit in world affairs. Therefore, the formula¬ 
tion of new policies, or the modification of former ones, is one 
of exceedingly difficult ramifications. The men who determine 
policy cannot be compelled to follow routine procedures, such as 
may be in force for the research or functional work of minor 
officials or, to a degree, for the duties of area experts, the “desk 
officers.” High-level policy decisions involve all the elements of 
scientific speculation or artistic creation and entail the heaviest 
responsibilities imaginable. For policy makers must anticipate 
history, which not only presupposes factual knowledge, deductive 
capacities, and a talent for synthesis but also a great deal of human 

154 
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understanding, psychological finesse, an astute sense of political, 
social, and economic climates and, last but not least, much courage. 
This is a large order and few men command all these talents, 
which accounts for so many mistakes committed by policy makers 
of all lands. Moreover, mistakes in the conduct of foreign affairs 
no longer concern only the country whose statesmen blunder. 
They have chain reactions. 

OVER-ALL CONSIDERATIONS 

Roughly, th e process of formulation of foreign policy c onsists 
of four pha ses: recol nmendation , modificatio n, crystalliz ation and 
final decision. Normally, the area experts r ecommend; thei r idea s 
arF'TnvarmBly modified by~ th^ret^wing officials; they may be 
rejectecT anH returned Tor rephra sing or they may be recast by the 
superior officials tH^scTvSl Wheiwn aj^rcement in principle 
has been reached by the experts and chiefs of the political—and if 
necessary by the economic or functional—offices, the recommenda¬ 
tion will be whipped into final shape and thereby “crystallized” 
to the extent that it can be submitted to the high-level policy 
makers. There may be additional modifications but then, finally, 
the policy is formulated and approved, rejected or tabled. It can 
become “law” and be transmitted to the respective missions; it 
may be announced officially. In events of particular importance, 
the final decisions may not be made in the foreign office but left 
to the chief of state or government, and/or to the parliamentary 
bodies. 

This procedure occurs daily, in many variations. It is simpler 
when policy decisions have to be made that do not change the 
over-all picture of established foreign relations. It may be far 
more complex if issues arc at stake that concern the welfare and 
future security of the nation. 

In the main, issues of fundamental significance will be initiated 
on the highest level. For example, it seems beyond doubt that 
the decision of the Soviets to carry out an outspoken anti-American 
policy was originated in the Politbureau. Or, it may be assumed 
that the so-called Marshall Plan to help Europe to help itself 
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Stemmed from the top levels of the United States government. 
This does not necessarily mean that the area experts are excluded 
from collaboration. On the contrary, once a new policy has been 
conceived as such, the country specialists of the political and 
economic divisions and the technicians of the functional divisions 
will be requested to provide their chiefs with as many ideas, facts, 
analyses, and evaluations as possible. 

When it comes to the final acceptance of the policy, techniques 
and habits are different in democratic and in totalitarian countries. 
The Soviet leaders will hardly find much opposition to the 
acceptance of their policies once the one-and-only party has en¬ 
dorsed them. The Supreme Soviet will be properly coached and 
vote for any proposal the Politburcau wants them to vote for, or 
its Presidium will confirm the policies in its name if it is not 
convoked. The government will be charged with the execution 
of the policy and told what methods to use: it has no recourse and 
will do what it is told. 

In the United States a policy that involves the security or pros¬ 
perity of the nation may be announced by the President or the 
Secretary of State but cannot be looked upon as definitely in force 
until the Congress consents and votes the necessary funds. Con¬ 
gress may overrule the experts and establish its own estimate, or 
requirements. Its decision, if agreed upon by the President, will 
be carried out by the State Department, which, in contrast to the 
Minindel, is empowered to do the job as it sees fit. 

(^nce in a while policy changes are introduced that are so basic 
that the normal course of events in the foreign offices is upset. 
Even then, however, decisions on policy formulations are the 
product of team work; a small team in totalitarian countries, a 
larger one in the democracies. This process is bound to be the same 
anywhere because there is no. single man in his right mind who 
can dare decide his country’s foreign policy all by himself. Hitler 
and Mussolini tried it and in the end failed disastrously. With 
all his influence and power, even a Stalin cannot decide major 
foreign policy issues unless he has the support of the majority of 
his advisers. He may have often persuaded the members of the 
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Politbureau to follow his views but he probably cannot force them 
to do what he wants unless they believe he is right. 

Where so many people have to meet so many contingencies, 
there can be no rigid system or method of work. There must be 
flexibility and adaptation i ) conditions. Only on the lower and 
middle levels, in the rescarcl. and analysis sections and the re¬ 
gional divisions, can th'-re be anything like an outlined “job 
description” or set office procedures. Yet even on thqir level, more 
latitude will have to be granted to foreign affairs officers than to 
employees in any other government agency. 

The evolution of policies from recommendation to acceptance 
cannot be altogether systematizedj it is too changeable because 
the nature of policy issues changes constantly. Even in routine 
business, hardly any two problems are alike; if it is attempted in 
the following paragraphs to describe procedures, the reader must 
be ever mindful that such a description can only generalize so as 
to give an approximate idea of political work in the foreign offices. 

Inevitably, foreign affairs issues will originate in one particular 
country. However, they cannot be examined in the light of their 
own area merits only; they will have to be considered in the light 
of the entire region within which the respective country is situated. 
They will, eventually, have to be evaluated on the basis of global 
policies. It is the complexity and variety of the innumerable 
problems and aspects involved that make it so difficult to present 
a clear picture of policy formulation. 

AREA WORK 

The preceding chapters have mentioned the great variety of 
source material that is routed to the desk of the country specialist. 
The majority of it is informational and does not require immediate 
action. 

The cables from the missions abroad are most important. 
Written by the diplomatic and consular staff, the envoy included, 
they are a running account of events, conditions, and developments 
in the country to which the mission is accredited. They also 
include evaluations of that country’s relations with other countries. 
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Within the range of these reports fall the messages of the 
attaches, sent to their respective agencies (defense, commerce, 
agriculture, and so on), copies of which go to the foreign office 
area bureaus. These cable messages are supplemented by air mail 
letters and despatches, containing detailed reports on current 
problems or specialized matters that rarely require action but keep 
the foreign office staff infornK;d on pertinent matters. They are 
sent home either by courier (via diplomatic pouch) or by air mail. 

F'urther information for the interested offices will be furnished 
in reports containing interviews with fellow citizens or foreigners 
who are familiar with certain aspects of the country in question 
and volunteer to reveal their views. There are reports from 
traveling newspapermen,* intellectuals and artists, businessmen 
and technicians who may have worth-while observations to make. 
There is always some information to be obtained from the diplo¬ 
matic representatives of the country with whom the area specialist 
is in touch and with whom he may exchange ideas. Sometimes 
surprisingly good information can be distilled from the most 
obvious and easily accessible sources such as foreign newspapers, 
radio broadcasts, books, and motion pictures. All these details 
arc supplemented, organized, analyzed, and evaluated by the 
research bureaus in order to make sure the area expert is provided 
with a solid lx)dy of facts. He will need this knowledge for his 
recommendations of policy, for unless he knows the past and can 
appraise the present, he will be unable to speculate upon the 
future. Policies, of course, are formulated upon assumptions of 
future developments. 

The messages from the envoy must be considered as the most 
important source material of policy making. It is known that the 
influence of an envoy of recognized experience or intellectual 
standing upon area policy formulation is great, second only to 
that of the foreign minister and his immediate advisers. But not 
always is the envoy’s advice accepted. If policies are determined 

’ Ro-ulint,' i)f newspapers, domestic .and foreign, is of great importance. In the 
free countries, the study of such papers as the New York Tifnes or Herald Trib¬ 
une in the Lhiited States, the Ttrries in Britain or Le Monde in France, to 
mention only a few examples, is a must for every foreign affairs official, since these 
papers have the best overseas news service. 



TECHNIQUES OF POLICY FORMULATION 159 

against his recommendations, the reason may well be that, being 
concerned with one exclusive area, he may lose his sense of pro¬ 
portion when it comes to regional or global policy h^i niulation. 
•In any event, most serious consideration is given to his messages. 

As for all other information, the area expert will have to 
evaluate the reliability of the s('urces and the soundness of the 
envoy’s political analyses with care and objectivity. Mi>st foreign 
affairs officials have developed, after years of practice and ex¬ 
perience, a fine sense of judgment and discriminating evaluation. 
The steady flow to their desks of reports and documentary evi¬ 
dence will produce a full enough picture for them to help 
distinguish between reliable, questionable, and unreliable informa¬ 
tion. Accumulated evidence of past mistakes in judgment or 
accuracy in deduction will further help them to arrive at a close 
familiarity with the area under their jurisdiction. It takes years 
of training for a foreign affairs specialist to become an cxp)crt, and 
any government that lets such experienced men go for no other 
than budgetary reasons wastes the taxpayers’ money. 

Let us now imagine one of the most routine events in any 
foreign office, the arrival in the mail receiving and distributing 
center of a cable from one of the embassies abroad. In most cases, 
it will be a classified message and therefore coded. Conse¬ 
quently it will first have to be decoded and then transmitted to 
the geographic office concerned. The higher the cable is classified, 
the smaller will be the list of distribution because it is of utmost 
importance for every foreign office to avoid leaks. Lack of 
security constitutes a grave danger for any nation’s position in the 
world. 

Suppose the cable arrived in the foreign office of Country A, 
written by that country’s Ambassador accredited to Country B. 
It contains information about impending changes in the govern¬ 
ment and political make-up of Country B, indicating a move 
from moderation toward radicalism. As a result, it forecasts the 
shift from a free to state-controlled economy. The cable therefore 
concerns both the political and economic area experts of the 
foreign office and, in some countries, those of the ministries of 
overseas trade. It would obviously be brought to the attention 
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of the top-level policy makers, who must be informed about such 
important and pertinent trends and developments. It should 
also be of interest for the intelligence sections of the armed forces 
inasmuch as the indicated changes may be expected to change the 
defense policy of Country B by way of new alliances or new 
enmities. For the time being, however, the politico-economic 
aspects of the message would appear to be the most important 
ones. Since the political considerations arc basic, the cable should 
be answered by the political area division concerned. 

The reaction to the Ambassador’s cable must necessarily differ 
according to Country A’s political and economic ideas. If that 
country happens to be a liberal democracy attached to a free 
economy, the pcjssible changes in Country B would raise serious 
questions of a political or economic nature. There may follow a 
deterioration of relations between the two countries. This century 
of ideological crusades has left little chance for compromise be¬ 
tween diametrically opposed ideologies. Thus the officials of 
Country A’s foreign office will have to examine whether the 
change in Country B requires a change in Country A’s policies to¬ 
ward Country B in particular and Country B’s geopolitical region 
in general. It may well be that the policy makers of Country A 
have relied upon a long standing friendship between A and B and 
made this relation the cornerstone of their regional and perhaps 
even global policies, which now may have to be changed. On the 
other hand, if Country A were a defender of a controlled economy 
and inclined to applaud the introduction of political radicalism in 
Country B—with whose previous governments it had not felt 
especially sympathetic—the shift in Country B’s conceptions would 
clearly initiate a period of closer co-operation between the two 
countries on the basis of ideological affinities. If Country A is a 
capitalist democracy, it may cancel credits; if A is ruled by a so¬ 
cialist or Communist regime it may grant credits to Country B. 
If Country A is democratic, it will tend to discourage state mo¬ 
nopolies and he reluctant to deal with them; while a leftist- 
totalitarian Country A will do all it can to further nationalization 
and state trade monopolies in Country B. 

In either case, the responsible desk officer of a foreign office 
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would receive the cable for his immediate attention, would think 
the matter over—if he has time to think!—and then take it up 
with his “opposite numbers” in the economic or functiv)nal divi¬ 
sions. He would ask for more detailed background material from 
the research bureaus and finally discuss the matter with his su¬ 
periors. In some foreign otfices, country or area committees are 
set up for the clarification of current policy: in thi*^ case he would 
consult them to be informed and to inform them. Eventually, 
having reached certain conclusions, he would draft ah answer to the 
cable if a specific answer is to be given at this juncture. The Am¬ 
bassador’s message need not, however, require immediate action. 
He may have sent it for the purpose of clarifying and detailing 
previous information, or to contribute new information and 
thereby keep his government on the alert for major political and 
economic changes in Country B. On the other hand, the Ambassa¬ 
dor may feel that the impending crisis will necessitate a new policy 
approach or different methods of executing existing policies, and he 
may wish to receive instructions as to the course to follow if the pre¬ 
dicted change does take place. He may himself recommend defi¬ 
nite policies or suggest the general direction of policy he considers 
advisable. 

In studying the Ambassador’s cable, the country specialist will 
have to exercise objective and discriminating judgment. Neither 
he nor his superiors are compelled to accept the Ambassador’s 
views as infallible, although they will take his situation report to 
be reliable. In fact, the officials of the area division concerned may 
find themselves in disagreement with the Ambassador’s interpreta¬ 
tion and overrule him. 

If the country specialist considers the situation as not alarming 
or wishes to wait for further developments, all he may do is to 
acknowledge receipt of the cable and possibly indicate whether or 
not the foreign office will take appropriate action, and when it 
may do so. If, on the other hand, action is considered necessary, a 
variety of ways and means is at the disposal of the officials con¬ 
cerned. Subject to approval of the high-level policy makers, the 
following steps to be taken may be recommended: (i) the publi¬ 
cation of an official policy statement by the government of Country 
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A; (2) the announcement of the cancellation or granting of a loan 
according to the political beliefs of Country Aj (3) a note of 
protest from the government of Country A to that of Country B 
or a note of encouragement and offers of moral support or actual 
assistancei (4) the putting out of inspired stories by radio or 
newspaper. These are just a few examplesj the variety of political 
action is as great as is the variety of circumstances with which 
policy makers must cope. 

It is understood that in most of these cases, the recommenda¬ 
tions of the area experts must be approved by the foreign secretary 
and his advisers, if not by the chief of government. But neverthe¬ 
less, the range of action for desk officers, at least in democracies, 
is considerable. None of them will be under the illusion that their 
work is more than preparatory or that they furnish more than an 
indicator toward a direction in which a foreign policy may ulti¬ 
mately develop. They know that it cannot be more than that, not 
because their recommendation may be lost in the hierarchical 
protocol but because they must concern themselves with strictly 
specialized areas. This means that their findings and suggestions 
must be hjoked upon as part of a more comprehensive policy issue, 
that of regions, continents, and the entire globe. Only when co¬ 
ordinated with the broader policy issues, and with domestic capa¬ 
bilities and temper, can their policy recommendations be appraised 
—can they be cither used, or modified, or rejected. 

The entire procedure involves a great deal of nervous tension 
and emotional strain. In an organization as complex as a foreign 
office, whose decisions may be of vital importance for the welfare 
of the nation and the peace of the world, frustrations of the staff 
members are daily fare and spare no one, from the foreign secre¬ 
tary down to the lowliest clerk. However, the area specialists are 
probably the most frustrated and distraught of individuals. They 
are exj-iosed to pressures from above and below. Their work is 
affected by the cumbersome machine of a paper-pushing bureauc¬ 
racy, which may deprive them of vital documents. Their ideas are 
watered down by their superiors through the mere fact that local 
recommendations have to be subordinated to regional or global 
considerations. Protocol may prevent them from defending their 
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views in the front officesj and they may encounter a lack of co¬ 
operation and understanding on the part of other bureaus of their 
office or other government agencies. 

REGIONAL AND GLOBAL CO-ORDINATION 

As a rule, the chiefs of the area departmcr.ts under whose super¬ 
vision the country specialists work arc administratively responsible 
for a group of countries in the same genera) area with similar po¬ 
litical problems. It is their main task to co-ordinate individual 
policies into one greater whole. Approaches recommended toward 
individual nations will have to be adjusted to over-all regional 
policy or, perhaps, to a policy of universal validity. 

It goes without saying that such co-ordination under a common 
denominator is the rule in totalitarian countries where sociopo¬ 
litical ideologies determine over-all policy. Consequently, the 
work of the country specialist in such countries as the USSR must 
of necessity remain one of research and intelligence rather than of 
policy recommendationsj in the same way the co-ordinating job 
of regional chiefs is mainly one of adjusting policy to the ob¬ 
jectives of the ruling ideology. It may be presumed that the area 
and regional officers in the Minindel arc discouraged from making 
policy recommendations and that their duty is to state facts rather 
than to say what they would propose to do about them. Iwen if 
their range of work were larger, they would want to avoid sticking 
their necks out—which, by the way is “popular tactics” in all for¬ 
eign offices. For nobody likes to assume responsibilities unless his 
position is so high that accepting the blame is part of his job, as 
well as the acceptance of the harvest of plaudits in case of success. 
Totalitarian officialdom has reason to be more afraid than demo¬ 
cratic government workers. The worst that can happen to the 
latter if they are incompetent is to be dismissedj the worst that 
can happen to the former is concentration camp or death. 

To return to our case in point: the chiefs of a geographic region 
in trying to co-ordinate the recommendations submitted by their 
country experts, will then confer with the next higher officials 
in the hierarchy, those who are in charge of continents or wider 
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areas such as Europe, Near East, Middle East, or the Far 
East. These may be office directors or assistant (or deputy) for¬ 
eign secretaries. In case of disagreement, the higher ranking offi¬ 
cials have the last word under authoritarian regimes j they are not 
necessarily passed over by their superiors in democratic countries 
where, as a rule, the minority opinion is heard as well. Obviously, if 
it seems that no agreement is possible, the Secretary himself, or his 
deputy, will have the last word. But it should be clear that demo¬ 
cratic procedures are followed in democratic countries even in 
policy formulation. 

Matters of regional or global policy are, of course, far more 
intricate than policy on a country or area level. Policy objectives 
concerning one country or a limited area with similar problems 
must be examined in the light of conditions that concern large 
parts of the globe if not the entire globe. For example, western 
policy toward a country like Hungary cannot be separated from 
issues aflFecting the USSR, central, eastern, and southeastern Eu¬ 
rope. Policy connected with Greece would, in addition, have to 
be considered in the light of questions connected with the Near 
and the Middle East and the Mediterranean area in general. 
Policy toward France is linked not only with western Europe, 
Africa, and Asia (where French colonics are a factor) but also 
with France’s internal conditions—with a consideration as to 
whether or not she may be able to stand up against Communist 
penetration. 

This necessitates co-operation of a considerable number of offi¬ 
ces and officials. The political personnel alone cannot submit 
recommendations without first consulting the economic and func¬ 
tional divisions. Special intelligence studies will have to supple¬ 
ment the theses defended by responsible policy makers. In other 
words, the middle and higher echelons of the entire foreign office 
will now deliberate as to the final policy lines to be recommended 
to the foreign secretary. Policy which is being developed in this 
way, that is, from the lower to the higher levels, may be expected 
to remain within the bounds of traditional concepts. Digressions 
will rarely happen, except in emergencies. This means that the 
chiefs of offices and divisions as well as the country experts must 
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be familiar with the over-all policies of their country toward spe¬ 
cific countries as well as toward geographic areas. The clearer this 
policy is, the better will the men w'ho prepare policy recoinnienda- 
tions be able to adapt local and regional policies to global policy. 

GLOBAL ASPECTS 

Policy on a global scale can not be decided by only the foreign 
ministers; it must be reviewed and approved by the head of gov¬ 
ernment or state. If the latter is prudent, he will take into con¬ 
sideration the recommendations of his advisors, who, in turn, 
should have developed their point of view on the basis of expert 
opinion in the political and economic fields. 

When it comes to decisions concerning the fate of the nation, 
not one single agency can and should be responsible, h'or exam¬ 
ple, the policies framed by the United States government toward 
the Soviet Union and the resulting policies regarding the United 
States attitude toward problems like Germany or Korea are the 
result of co-operation between the White House, the State De¬ 
partment, the agency dealing with the b'.uropean Recovery Pro¬ 
gram, the defense agencies and possibly still others. Similar 
procedures exist in Great Britain where the Prime Minister, the 
Foreign Secretary, the Chief of the Board of Overseas Trade, the 
Imperial Defence Council, and a variety of economic and func¬ 
tional offices will co-ordinate their efforts, the final decision being 
up to the crown. 

In determining policy, national leaders have to face global 
issues in two ways. One is related to their nation’s interests in a 
world of ideological conflict and technical dangers; the other is 
connected with the international body which was created to solve 
disputes peacefully: the United Nations.^ The adjustment of 
national foreign policy to the issues connected with the mainte¬ 
nance of international peace has become the object of the most 
serious attention of statesmen throughout the world. But even 
here, differences in attitude between totalitarian and democratic 

* For a more detailed analysis of this specific problem see p. 229 flf. 



166 HOW FOREIGN POLICY IS MADE 

governments are striking. In view of its ideological objectives, a 
totalitarian government will conveniently compromise with 
trends toward international co-operation only so long as it feels 
that it is not strong enough to oppose world opinion. For we must 
not forget that, from its point of view, the company of nations it 
has to put up with is not very desirable. Therefore, while it co- 
(jperates when it feels that by doing so it does not prejudice any of 
its principles, a dictatorship may not be expected to recognize the 
right of majority opinion. It will veto any compromise when pos¬ 
sible and boycott decisions that cannot be vetoed. Meanwhile, the 
dictatcjrial grcjup, representing the ruling party, will formulate 
its policy along ideological lines, regardless of the will of the 
majority of nations. Its decisions cannot be appealed and fost- 
morU'tn approvals by rubber stamp ^‘parliaments” serve primarily 
as window dressing. 

Under democratic constitutions and governments, policy deci¬ 
sions of worldwide import must have the approval of the chief of 
state or of government and, directly or indirectly, of the parlia¬ 
mentary bodies. In the United States, this principle of universal 
approval of basic policies by Congress, particularly through the 
foreign affairs committees of the House and the Senate, is more 
strongly upheld than ever. The introduction of bipartisan policy- 
as a direct conse(|uence of global complications has only led to a 
further increase of frctiuent and close consultation on foreign 
affairs between the administration and representatives of Congress. 

The initiative and responsibility remain, however, in the hands 
of the policy makers. Whether they be chiefs of state or ministerial 
officials, they are human beings and their final determination as to 
what kind of policy is to become national principle depends not 
only on all those factors discussed or mentioned in previous chap¬ 
ters but also on their human qualities, their backgrounds, preju- 
tliccs, and sympathies. It will depend upon their feelings for 
foreign statesmen whom they may know. It will, of course, be 
largely influenced by their ideological conception of how the world 
should be fashioned. The foreign affairs officials in the lower and 
middle levels have their prejudices, too, but in the process of 
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elimination, their possible bias will be resolved into a more real¬ 
istic and objective attitude. 

To be sure, policy decisions of leading officials will not be biased 
a priori. They will be influenced by (a) well grounded views of 
the political or economic advisors, (b) the views by chiefs of state 
and parliamentary bodies, (c) the views of the mission chiefs 
abroad. But it still remains a fact that the machinery of foreign pol¬ 
icy is driven by human beings and that human elements cannot be 
entirely dismissed. Indeed, they may outweigh careful professional 
preparation. There are, for example, little tricks of fate that 
through human imperfections play havoc with policy decisions: the 
messenger service may have broken down just when its exact 
functioning was vital j an official may have missed seeing a docu¬ 
ment that was hidden by an absentminded secretary or misrouted 
to the wrong office j interoffice or interagency co-ordination may 
have failed simply because responsible individuals demonstrated 
the fickleness of human nature. 

Beyond such inevitable events, there is the ever-remaining 
problem of the lack of time. The working day of a foreign minis¬ 
ter (and his top aides) is not long enough for him to go into 
more than the most vital <iuestions, and even then he has to be 
briefed because he has no time to do any extensive reading. Thus 
very much depends upon the skill with which his subordinates can 
present issues to him orally or in summary written form. Much 
depends also upon the personal views of the briefing officials and 
the way they themselves have been briefed by their experts, or 
were able to study the problem in question. 

Foreign policy on a global scale is beyond the sole concern of 
“technical” policy formulation and therefore of the organs, instru¬ 
ments, and agents that are connected with the business of inter¬ 
national relations. It is a matter of national concern for the entire 
government and whatever popular institutions of self-rule a peo¬ 
ple possesses. In decisions reached at conferences between leading 
statesmen, foreign affairs experts can do no more than advise and 
recommend. To a considerable extent, even the democratic chiefs 
of government, sitting at the conference table, must be expected to 
exercise a great deal of autonomy. As has so often been claimed. 
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the last decisions affecting relations among nations are made 
among a handful of men who are not necessarily foreign affairs 
experts. 

And at this juncture, the area experts can only hope and pray 
that their chiefs will not frustrate their efforts, but will cover 
their weaknesses and use their strength to drive a good bargain. 
The fundamental issues will invariably remain the same even 
though they may come up in different forms: security, freedom, 
prosperity, and respect for international law and morality. 



PART THREE 

The h^xccution of Foreign Policy 




CHAPTER SIX 


Executing Organs 


THE MEANING OF DIPLOMACY 

Definitions of diplomacy are as numerous as the books that have 
been written about it. It may be said, however, that diplomacy is 
the art, or technique, of maintaining relations with sovereign states 
by way of negotiations. Diplomats are government officials to 
whom is entrusted the execution of their country’s foreign policy 
in a given area by way of negotiations. This delicate task requires 
not only knowledge and experience but also tact and patience, not 
only intelligence but also discipline, not only salesmanship but also 
dignity, as well as the ability to observe and interpret accurately. 

Diplomacy is an ancient institution. Of its two branches, the 
diplomatic and consular services, the consular is the older. The 
maintenance of relations with foreign governments or vassal states, 
through temporary and occasional sending of envoys, was already 
a time-honored custom in the ancient Roman, Hellenic, and Asi¬ 
atic Empires. While the Dark Ages checked rather than stimu¬ 
lated the development of temporal political institutions, the end 
of scholasticism in Europe gave new impetus to commercial and 
cultural contacts. City states like Venice and Florence developed a 
vigorous program of contact with Christian and Moslem countries 
and, as a result, diplomatic activities flowered. Certain bilaterally 
accepted principles concerning the status of the envoys, (for exam¬ 
ple his inviolability and immunity) forecast later agreements that, 
between the Peace of Westphalia and the Congress of Vienna, 
grew into international law. The regulations covering dipdo- 
171 
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matic ranks and precedences, signed in Vicruia in 1815 and Aix-la- 
Chapelle in 1818, have remained in eflFect ever since, with only 
minor adjustments to the changing world. 

Although the organization of the diplomatic hierarchy has 
remained more or less static, the character and technique of mod¬ 
ern diplomacy have undergone considerable modifications. These 
changes pertain to constitutional, technological, and organizational 
matters. 

The envoys of past times were personal representatives of their 
monarchs and accredited to foreign sovereigns. Modern diplo¬ 
mats represent their governments and, thereby, their peoples (in 
certain cases their p(jlitical parties). 

Before departing f(jr his post, the envoy of past times received 
detailed written and oral instructions, but once he had left, his 
independence was almost complete and his power of decision un¬ 
contested. It had to be that way lx;cause communications were 
slow and the exchange of mes^ages by courier was not only time- 
consuming but also unsafe. The modern diphnnat, although he 
receives over-all instructions l)efore departing, remains in close 
daily touch with his foreign office by radio, telephone, cable, tele¬ 
type, or fast travel. As conditions change and policies require 
daily adjustments, the envoy’s policy must remain flexible in 
response to the flow of information and instruction that reaches 
his desk. 

In earlier times, the envoys were “plenipotentiary” not only in 
name but also in fact. 'I'hey were the negotiators, and they alone j 
it very rarely hapjiened that two sox ereigns met, and if they did, 
tliey still left the details of a general agreement on policy up to 
their ambassadors. The contempcjrary diplomat is meticulously 
guided by his foreign office and is not independent in his decisions 
at all. 1 le cannot decide crucial issues^ he can only explore them 
initial 1\ to the point where the heads of state and the foreign 
ministers may meet in conferences with the envoy attending in an 
adx'isory capacity. The new concept of diplomacy by conference 
that has developed in the twentieth century has greatly contrib¬ 
uted toward a deflation of the envoy’s influence. 

Diplomacy has lost much of its glamor. Conference methods 
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and social changes have altered its aspects and the job it has to 
do has become harder and more grueling if more mundane than 
ever before. A diplomat is not limited to the task of maintaining 
and fostering relations between the sending and receiving states. 
He must also be the “eyes and ears” of his government. Diplo¬ 
matic (and consular) representatives must rt jvjrt tc^ their foreign 
offices about the political, economic, social, and cultural f'onditions 
of the receiving country and evaluate their findings as evidence 
for the policy makers at home. The U.S. Department of State 
presents its view of what an efficient member of a diplomatic rep¬ 
resentation should be able to do thus: 

“To create good will and common understanding, and, with restrained 
and critical leaderdiip born of mature experience and profound knowl¬ 
edge of men and affaii's, use these as instruments for enhancing inter¬ 
national confidence and cooperation among governments and peoples. 

“To promote and protect the interests of the United States and its 
citizens. 

“To negotiate, with tact, sound judgment and intimate knowledge of 
conditions at home and abroad, protocols, conventions and treaties, 
especially regarding inUrnational intercourse, tariffs, shipping, com¬ 
merce, prc'-ervation of peace, etc., in strict conformity to Government 
instructions. 

“'Fo establi'di and effectively utili/e personal contacts in farsighted ways 
for the benefit of his Government and of American citizens. 

“To an.dyz.e and report on political and economic conditions and trends 
of significance to the United States. 

“To exercise skill in following prescribed form and routine procedure 
when possible; and display discriminating judgment, as may be neces¬ 
sary in more complicated situations recjuiring investigations, careful 
accumulation of information, or professional understanding of laws, 
customs, conditions, etc. 

“To administer an office in a business-like and efficient manner.” * 

This American description of an ideal diplomat is quite adc- 

^ “The American Foreign Service,” St.ite Department Publication 235, pp. 
4-6. Sec also under Foreign Service Or^.nization, below, p. 189 If. 
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quate for universal application. Harold Nicolson, defender of a 
“moral” diplomacy, describes an “ideal diplomatist” as possessing 
“seven specific virtues, namely, truthfulness, precision, calm, good 
temper, patience, modesty, and loyalty.” ^ And this list does not 
count traits that the author takes for granted: “intelligence, 
knowledge, discernment, prudence, hospitality, charm, industry 
and even tact.” * 

As diplomacy has l3CCome, in the twentieth century, a hard and 
burdensome profession and as, at the same time, world conditions 
have deteriorated economically and socially, the modern diplomat 
is rarely that motion picture specimen of brilliant social living. He 
must accept his government’s foreign policy and must try his best 
to carry it out even though he may not agree with it. The alterna¬ 
tive for him, should there be no compromise lx;tween his views 
and those of his foreign office, would be resignation. Often, he 
will be blamed for failures just as he will be credited with successes 
that are not really of his own making. 

I lowever, with all the instructions, orders, or recommendations 
from his government, the envoy must be free to choose his tech¬ 
niques of persuasion and negotiation. He must know when the 
time has come to request or recommend new instructions or top- 
level conferences. Conditions abroad are always somewhat dif¬ 
ferent from what they appear to the analysts in the foreign offices 
and changes of these conditions occur so frequently that theo¬ 
retical reasoning may well result in assumptions that do not 
correspond to reality. When such a condition becomes too pro¬ 
nounced, the diplomat must draw the attention of his home office 
to this. 

Diplomats nowadays must be clear-thinking, level-headed, and 
scholarly. No longer arc social graces, as such, decisiv^e for diplo¬ 
matic success. Fortunately, high birth and personal fortune have 
lost much of their former magic. To be sure, a man who knows 
how to be popular and to impress foreign officials favorably is 
preferable to one who has an unfortunate personality. But much 

“ fl. Nicolson, Diplotrucs, EI.ircourt, Brace and Company, New York, lo^q. 
Chapter V. 

^ //’/</., p. I 26. 
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more important for success in implementing policies are sound 
political judgmenti talent for quick acquisition of knowledge of 
the country to which the diplomat is accredited; ability to adapt 
to that country’s psychological climate; undeistanding of the 
problems concerning the general area in which that country is 
situated. There are few things more dangerous than an amateur 
diplomat who knows too little or relies on half-truths. 

Comparatively speaking, the democratic diplomat possesses 
more freedom in applying his government’s policy than does the 
representative of a totalitarian state, who will come to the confer¬ 
ence table with a rigid set of orders that only his superiors can 
modify. Therefore, diplomatic conferences between democratic 
and totalitarian envoys or foreign ministers arc bound to fail in 
their objectives unless there happens to be a coinciding political 
interest. If a compromise cannot be reached, a horse-trade might 
be substituted, although even here ideology seems to have unfa¬ 
vorably influenced the carrying out of such agreements. This is 
one of the fundamental differences between ihen and now; for¬ 
merly diplomatists, defending their country’s interests, were fun¬ 
damentally very much alike. They understood each other and in 
their debates they were silently agreed upon the common denomi¬ 
nators of Western civilization. The onslaught of political ideolo¬ 
gies has changed this aspect and thereby started a new phase of 
diplomacy, whose organization may have superficially remained 
the same but whose spirit has greatly changed. 

ORGANIZATION OF THE DIPLOMATIC CORPS 

In former times, that is, before 1815, the problem of precedence 
of diplomats in political and social affairs caused much feuding 
and often brought dj'nasties to the brink of war. Ever since there 
was a semblance of diplomatic activities, as far back as in the six¬ 
teenth century, strict orders of precedence were needed for peace¬ 
ful negotiations or ceremonies. Usually, the representatives of 
the Pope came first, those of the Holy Roman Emperor and his 
heir apparent next, followed by the envoys of the kings of France, 
Spain, Aragon, Portugal, Britain, and Denmark in that order. 
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In oKxiern tinics, particularly since the few remaining mon¬ 
archies have been constitutionally limited, these problems are no 
longer taken quite so seriously. Countries are created and vanish j 
the political power of existing states changes. loday protocol 
must lx; flexible, adjust itself quickly to prevailing conditions, and 
set up precedence accordingly. Furthermore, round-table confer¬ 
ences make the seating (jrder illusory j and the realistic attitude of 
contemporary diplomats keeps them from crying wolf should there 
be a mistake of protocol. Diplomacy has become less ceremonial 
and more businesslike. 

Nevertheless, the diplomatic body (or, as it is called in the 
former language of diplomacy, the corps diplomatique) in any 
capital is still subject to certain accepted customs. The corps con¬ 
sists of the heads of the missions and their counselors, secretaries, 
attaches and, in certain cases, consuls. The honorary head, the 
doyen (dean), is usually the oldest of the envoys present or the 
one who has served longest in the particular capital j however, if 
there is a papal nuncio he is usually made doyen regardless of his 
age or the time he has served. 

The doyen represents the diplomatic body at important func¬ 
tions that do not involve problems of political relations between 
the countries but concern the corps itself. He is the “supreme 
guardian of the immunities and prerogatives of the whole corps 
. . . but in all other matters his authority is limited.” “* Before 
speaking for the corpsy he must consult with its leading members. 

In accordance with international conventions, the members of 
the misj,l(jns are given a number of privileges, the most important 
of which are: (i) extraterritoriality, (2) inviolability, (3) im¬ 
munity. Fxtraterritoriality is the concept of regarding the 
premises and equipment of diplomats as being outside the terri¬ 
tory to which they are accredited and the fiction that their 
premises constitute part of their own territory. Consequently, 
diplomats are exempt from direct taxation. Inviolability means 
th;it even in the event of war between the sending and receiving 
powers, the safety of the diplomats would be guaranteed. Im- 

■*'rr.ni';! from R. Genet, Trjitt' de Diplnvut'ie et de Droit Diplomatique, 
I’.iris n)ti/^2, \'ol. I, Ch.iptcr ^70, p. 
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munity signifies the exemption of diplomats from the criminal and 
civil courts of the receiving country. 

The mission is granted exemption from the receiving state’s 
laws, a concession which is based upon reciprocity and therefore 
does not infringe on any country’s sovereign rights. The envoy 
and his diplomatic staff and their families arc extraterritorial and 
so are the grounds of the mission, its furnishings and archives, and 
the property of the diplomatic staff. Inviolability is, of course, the 
logical consequence of extraterritorial rights. Imrfiunity means 
exemption from the jurisdiction of the receiving country. Dip¬ 
lomats who are granted immunity cannot be summoned into the 
courts; they are also exempted from taxes and released from cus¬ 
toms duties. 

(A much debated question is the so-called “right of asylum” 
for political refugees in an extraterritorial mission. Opinions about 
this right vary; there is no clear-cut international agreement, sub¬ 
scribed to by all civilized nations. The United States has, in the 
past, not encoLii-agcd the universal acceptance of this right but it 
has, on the other hand, not overly hesitated to grant asylum to 
political persccutees whose only crime was a political conviction.”) 

The appointment and recall of envoys is handled in accordance 
with internationally recognized procedures; however, every state 
appoints its envoy in its own constitutionally determined way. For 
example, in the Lhiited States, the President nominates a candi¬ 
date and the Senate has to confirm him by simple majority. The 
consent of the Secretary of State before the publication of the 
nomination is a foregone conclusion. In the United Kingdom, the 
Foreign Secretary submits the name of the candidate to the King, 
whose approval means ratification of the appointment. Here, too, 
it is unlikely that a candidate’s name is submitted without the 
assent of the Prime Minister. In France, the Foreign Minister 
recommends an appointment and the Chambers must approve or 
decline; if they approve, the President signs a decree, making the 

'*As)lum was granted hy the United States Legations in Sofia (Bulgaria), 
Bucharest (Rumania), and Budapest (Hungary) in the years of 1946 and 1947 
to moderate political leaders who were persecuted by their respective Communist 
dominated governments. 
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appointment official. In the defunct Nazi and Fascist dictator¬ 
ships, the Fuehrer or Duce made his own choice of the envoy and 
no ratification was needed. In the USSR, envoys are nominated 
by the Presidium of the Supreme Soviet but it goes without saying 
that without the assent of the Politbureau, the Supreme Soviet 
would hardly dare pronounce a confirmation. 

Once the candidate has been approved by all his own authori¬ 
ties, a so-called a^rement is sought from the government to 
which he is to be accredited. For no government need accept an 
envoy it does not want. If it refuses the agreement, there is no 
choice for the other country but to look for a new candidate j and 
relations might well become strained for some time. In such case, 
the envoy-to-be is a persona non grata. If, however, he is a persona 
grata and the agreement is granted, he can proceed to his post. A 
nomination will, as a rule, be made public only after the nomi¬ 
nating authorities have made certain that the agreement will be 
given. Iherefore one may take for granted that the publication 
of the candidacy of a new envoy implies consent of the govern¬ 
ment to which he will be accredited. 'Phat government may, on 
the other hand, reverse itself and request recall of the envoy (or 
of any other member of the diplomatic staff) if it feels that the 
activities of this person have made him, in foreign eyes, persona 
non grata. 

If all domestic and foreign provisions have been fulfilled, the 
new envoy will officially start his work by first conferring with 
the head of his state, his foreign minister, and the chiefs of the 
political divisions of his foreign office. Then he will review the 
material in the foreign office files concerning the country or area 
in which he is to be accredited. He will then wait until his 
predecessor has left and, if possible, confer with him before de¬ 
parting. Once arrived in the capital of the receiving country, 
where ceremonies are now at a minimum, he will seek an audience 
with the head of the receiving state in order to submit his “letter 
of credence.” Formerly, this state visit was a very elaborate 
affair j nowadays, it is comparatively simple. The envoy, in 
handing to the head of the receiving state a letter from his own 
head of state, makes a brief speech, stressing his desire for friendly 
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and peaceful collaboration. In accepting the letter, the head of 
the state, aided by his foreign minister, answers in a similar vein. 
The speeches have almost never any political importance as it is 
considered bad form to touch upon political problems or disputes 
during this ceremony j moreover it is usual practice to exchange 
these speeches in writing before the oral presentation in order to 
avoid initial surprises. 

By this presentation of his credentials and the acceptance by the 
head of the state, the envoy is fully accredited. A copy of the 
letter has already been sent to the foreign minister and it is he 
upon whom the new envoy will call first when he starts his cour¬ 
tesy visits. He must meet the most influential leaders of the re- 
rei\’ing government and he must, of course, visit his colleagues of 
the diplomatic corps. 

The recall of an envoy is even less ceremonial. Whether or 
not the resigning envoy will pay visits to the leaders of the receiv¬ 
ing government depends upon the degree of his personal attach¬ 
ments rather than upon political expediency. Sometimes he may 
travel home “for consultation” and not returnj sometimes he is 
withdrawn for political reasons and leaves the capital during a 
period of tension. 

No formalities at all are used for foreign service personnel. 
None of them needs to be accredited j all they must have is a dip¬ 
lomatic passport with the visa of the receiving government. The 
only other foreign service officer who must have official consent 
from the receiving government is the consul. 

THE DIPLOMATIC HIERARCHY 

It was pointed out above that the most important agreements 
of the Congresses of Vienna (1815) and Aix-la-Chapellc (1818) 
were regulations covering the hierarchic ladder of the diplomatic 
personnel. These regulations, codified in the so-called reglement^ 
are still the basis of contemporary classification of foreign service 
personnel. 

The reglement distinguished between four classes of heads of 
mission: 
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1. Ambassadors, Icgiitcs and nuncios 

2. Env<jys and ministers accredited to the sovereign 

3. Ministers resident, accredited to the sovereign 

4. Charges d’affaires (ad hoc or ad interim), accredited to the 
foreign minister 

In modern times, this list has been reduced to three categories. 
Aml)assad(jrs still top the grades, legates and nuncios arc Papal 
envoysj a legate, always a cardinal, is sent for special missionsj a 
nuncio is a permanently accredited diplomat, who is never a 
cardinal. 

A merger of the second and third grades has gradually devel- 
opetl through the past century. Ministers, who rank under ambas¬ 
sadors, are now usually called “b'.nvoy extraordinary and Minister 
plenipotentiary.” The former distinctions between envoys, min¬ 
isters, and ministers resident,*’ the last being lowest in rank, were 
created for the sake of precedence, 'riic words “extraordinary” 
and “plenipotentiary” were added to enhance the dignity of the 
title and thereby to achieve precedence but then this method was 
emulated by almost every state until these adjectives became 
stereotypes. 

There are two types of charges d’affaires. A charge may be 
assigned to do a special job (charge ad hoc, or en litre ); he may 
also substitute for the envoy during the latter’s absence (charge 
ad interim). \ Usually a counselor or first secretary takes over the 
iluties of the ern oy when the latter is out of town or incapacitated. 

I le also heads tlie embassy or legation during the time from the 
resignation of the old to the arrival of the new envoy. 

'riiere are, moreover, two types of high-level tliplomats that 
political necessities ha\e added to the ranks of eiiplomacy. One is 
temporary, and called “chief of mission,” with the rank of minis¬ 
ter. lie ma> be found in countries where embassies or legations 
had for some reason not as yet been established but w’herc diplo¬ 
matic relations seemed desirable. For example, the United States 

" \ mini-.ii-r roCuUniX .tutv \\ is (jb'-Li\uinn r.iilKT than m-gotiation. Since 
envins n<l\\aJa\^ take care of both t I'-k^, iml >.ince illploniatic precei-lencc rarely 
iliMiirhs ilu- s’eep of einoys in this time anJ age, there is no need for a minister 
resident. 
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has sent missions to some of the former German (now Soviet) 
satellites in southeastern Europe. The missions’ purpose was to 
represent the United States and ol>scrve conditions until the time 
vvhen the peace treaties were ratified and permitted regularization 
of relations. The second case is the elevation of the number two 
man of important embassies to minister-counselor. In other words, 
the ranking staff members of some of the political key representa¬ 
tions were promoted to the rank of minister as the pressure of 
business made it necessary for them to substitute ftequently for 
the ambassadors. These ambassadorial representatives are given 
the rank of miiiister-counselor when it is considered desirable that 
they be high-ranking officials in their own right. 

The rank of ambassador or minister is also often conferred for 
a limited time to persons who arc sent abroad to fulfill important 
tasks of specialized nature. They may take with them a staff of 
their own but they do not necessarily fall under the categories of 
the reglcment and therefore any special status granted to them is 
a matter i)f courtesy rather than of international law. Such envoys 
do not have to present their credentials. Tor example, the Ameri¬ 
can mission to Greece in 1947, charged with the responsibility of 
supervising the sjiending of American credits, was headed by Gov. 
Dwight Griswold, whose diplomatic rank was that of ambassador. 

Next to the heads of missions, the following diplomatic ranks 
are internationally recognized and used: 

Counselors (of embassy or of legation). They are not neces¬ 
sarily part of a mission but if they are, they rank highest among 
the diplomatic staff members. In certain cases, they are elevated, 
in important embassies, to minister-counselor so as to confer a 
higher rank to a man who will be charge d’affaires if the head of 
the mission is not present. 

Secretaries ((ff embassy or legation). They usually rank first, 
second or third Secretary. Their actual importance in the mission 
docs not, however, depend upon their personal rank. First sec¬ 
retaries may be charges d’affaires and third secretaries may fill a 
key post in the work of the mission. 

Attaches. They may be specialized experts or junior officers of 
the mission. In many countries, newly appointed foreign service 
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officers start out as attaches. However, the experts of commerce, 
agriculture, army, navy, and air, although “attached” to the mis¬ 
sion, and under the general supervision of its head, are more or 
less independent observers of developments in their fields and are 
charged with maintaining personal and professional relations with 
their “opposite numbers” of the receiving countries. Usually a 
commercial attache would be responsible to the ministry of com¬ 
merce rather than to his foreign officej an agricultural attache to 
the ministry of agriculture and the military, naval, and air 
attaches to their respective agencies. They are, however, obliged 
to submit to the mission's discipline and scheme of things, and 
copies of their reports will be transmitted to their government’s 
foreign office. 

As to the special functions of the atta'^hes, suffice it to say that 
the commercial attache is expected to collaborate with the con¬ 
sular services that specialize in matters of commerce, trade, and 
transportation. 'I'horoughly familiar with his own country’s 
economy, the commercial attache will have to explore the economy 
of his host nation, report home about its aspects and try to find 
out how his own country’s economy could profit by collaborating 
with that of the foreign country. In this way, he will be further¬ 
ing good relations betw'een the two nations and w’orking toward 
the economic well -being and prosperity of each. 

Agricultural attaches keep themselves informed about the de¬ 
velopment of food production of the receiving country and will 
be ready to exchange views and techniques with foreign agriculture 
officials. They may advise them or receive advicej like the com¬ 
mercial attaches, they w'ill foster relations between the two 
countries by co-iqx‘rating tt) mutual .ichantage. This post became 
increasingly important after World War II when world food 
production siitfered a severe setback. 

Militar\, naval, and air attaches are first of all technical ad¬ 
visors to the chief of their misv.ion. Obviously, the state of the 
armed forces at home and abroad must be known to the ranking 
diplomats, for the strength of armies, navies, and air forces— 
coupled with tlie estimate of the willingness and ability to use 
them- often determines the degree to which diplomatic negoti- 
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ators will insist upon their point of view. Second, these attaches 
will report to their respective ministries about the conditions, 
strength, and morale of the armed forces in the receiving country. 
I.t is up to them to secure such information; tliey will, in the 
majority of cases, hardly rely upon official information provided 
for them but try to get their source materia! from personal con¬ 
tacts. They are not by any means “spies’’; every government is 
well aware of the nature of their activities and accepts them on the 
basis of reciprocity. They represent their country at official mili¬ 
tary displays and attend whatever conferences have to do with 
problems concerning the armed forces. They are expected to study 
the general organization of the receiving country’s armed forces 
and ministries of defense; the development of new arms on land, 
on the sea, and in the air; the system of recruiting and how it 
works; the public attitude toward national defense; the ways and 
means of military instruction; the morale of the armed forces; 
whatever they can find out about approaches to strategy and 
mobilization; the present defenses of the national territory and 
the military geography. 

Among the other specialized officials of the mission, the cultural 
and press counselors or attaches have come into prominence. The 
importance and effectiveness of foreign information and cultural 
exchange as a new arm of foreign policy has been universally 
recognized and almost every government has created organizations 
dealing with this problem. Up to the end of 1947 the Congress of 
the United States had not seen fit to maintain such services on any 
significant scale; whereas most other nations, large and small, 
have elaborate home and foreign service organizations dealing 
with the matter. Because of the importance most countries attach 
to their information and cultural affairs, personnel for such 
activities have now become part of the missions and have signifi¬ 
cantly been granted diplomatic status. 

The rank of the missions differs with the importance attributed 
to the receiving country by the sending government. The em¬ 
bassies (headed by ambassadors) are of course of highest rank, 
then follow the legations (headed by ministers) and finally come 
the temporary missions (headed by a chief with ministerial rank) 



184 HOW FOREIGN POLICY IS MADE 

The designation of the rank of representations is a matter of 
reciprocity. As a rule, it depends upon political and economic con¬ 
siderations rather than upon the size of national territories. 
Therefore, many a small country is host to an embassy. For 
example, the United States maintains an embassy in Prague, 
Czechoslovakia, in spite of the small size of that country. After 
World War II it was felt that Czechoslovakia’s key position as a 
“bridge” between Fast and West made it politically important out 
of pnjportion with its actual resources. In reciprocity, Czecho¬ 
slovakia maintains an embassy in the United States. Both countries 
had only legations before the war. 

'Fhere is no limitation as to the number of officers and clerks 
of the missions that may be sent abroad.^ While diplomatic and 
consular representation, according to international agreements, is 
strictly confined to the recognized business of maintaining rela¬ 
tions with the government to which they are accredited, it is well 
known that the ranks of their foreign representatives were swelled 
by totalitarian governments, who sent specially trained propa¬ 
gandists, political organizers, and agitators abroad in the disguise 
of diplomatic agents, thereby violating the codes of international 
law. In a number of cases, these agents were uncovered, declared 
persona non ^rata and forced to leave. But the majority of such 
agents, including those working in the commercial fields, cannot 
be exposed because they skillfully conceal incriminating evidence 
and are careful to folh)w, on the face of things, the rules of 
diplomatic behavior: “The minimum requisite of correct behavior 
(aside from staying within the limits prescribed by international 
law) is to refrain from public criticism, at least, of any of the 
institutions tir the governing personnel of the receiving state.” ^ 

'I'he main office of tiie mission is, naturally, in the capital of the 
receiving country, which is the seat of that cv)untry’s gi)vernment. 
1 here may be branch offices of the mission in other important 

' Tho S<n'ii-t l/nion .mil of its .s-Utllitts oircitivoly limit the numbers of 

foreiitn iliphim.itic personnel by JeLiymg \ is.is and failing to furnish adc(]u.atc 
quartcis. 

'* 11 . Ak/in, Prof'illnJ.: />v Dtflom.it^, 'I he Digest Press, American University 
Clr-uluatc Scluxrl, Washington, March 1936, p. 6. 
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cities. Such offices may, however, not deal with political matters 
but are either consulates or information centers, whose tasks will 
be outlined below. 

THE CONSULAR SERVICE 

The consular services arc part of the foreign service but are dis¬ 
tinct from diplomacy. Although diplomatic and consular per¬ 
sonnel is interchangeable in most countries, the duties of the 
consular branch arc different from those of the diplomatic branch 
of the foreign service. Their international status is different, too. 
Consular services are much older than diplomatic activities, owing 
to their concentration on commercial relations on the one hand 
and protection of nationals on the other. 

Strangely enough, in spite of the vital importance of consular 
work, international law has treated consuls not so well as diplo¬ 
mats. Whatever immunities are accorded to them arc either based 
upon mutual agreements between the governments exchanging 
consuls or are granted to them by courtesy. Therefore, while the 
extent of consular immunity has always been debatable, they arc 
well enough protected and in certain cases, where diplomatic per¬ 
sonnel is not available, are given all the privileges of diplomats. 
There is no question that consular offices and archives are regarded 
as extraterritorial and that many of them enjoy exemption from 
taxes and customs duties. No such immunities are granted, how¬ 
ever, to noncareer consuls, who may or may not be nationals of 
the receiving state. 

Consular services have no part in diplomatic work but their 
reports on commercial conditions may well influence the shape of 
their governments’ commercial policy and thereby indirectly their 
foreign policy. Reporting, however, either voluntary or upon 
request, is only a small part of consular duties. Among the host 
of other duties are: answers to private inquiries regarding 
economic problems and assistance of nationals in their business (if 
such business is being transacted in the respective consular dis¬ 
trict) i the creation of conditions favorable for exports from the 
consul’s country into the receiving country and the promotion of 
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their sale there if such promotion is possible or necessaryj the 
protection of fellow citizens, particularly those who become 
stranded, entangled with foreign courts, or land in foreign jailsj 
the authentication of documents, registration of births and deaths 
of nationals, and issuing of visas and passports; decisions concern¬ 
ing citizenship; jurisdiction over vessels and seamen of the home 
country if they are in a port belonging to the consular district. In 
fact consular services take care of about every problem arising 
within their district, except diplomatic business. Consulates 
naturally work closely with their diplomatic missions even though 
their offices are often separated from those of the diplomatic 
mission. 

There are two kinds of consuls: career consuls and honorary 
consuls. Only the career consuls belong to the foreign service. 
There are four different ranks of consular career officers: the 
consul general, the consul, the vice-consul, and the language 
officer (interpreter). Honorary consuls are often called consular 
agents; they may be nationals of the receiving or sending countries 
and receive only a token salary. They are neither extraterritorial 
nor inviolable but subject to the laws of the land in which they 
function. 

'I'he consul general, being the principal career consular officer, 
is in charge of all the consulates of his government in the country 
to which he is accredited. For example, the American consul gen¬ 
eral in London supervises all United States consulates in the 
British Isles. In some oriental countries, the consul general may 
also have to fulfill diplomatic functions provided there is no 
diplomatic mission present. If there are other consulates general 
in tile same coimtry, as may be the case for commercial reasons, 
then such consulates general remain under the supervision of that 
in the capital of the receiving-country.'* 

I'he duties of consuls are of similar nature if they are in charge 
of tlie consular offices in a given country where there is no con¬ 
sulate general; also, they may be subordinate officers in charge 

consul pcncrjls reside in the capital of the receiving country. In 
the I’nittd States, however, where the capital is not a major trade center, thev 
reside in New York, the n.ition’s largest .and commercially most important city. 
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of specialized work. If there is a consulate general in the same 
receiving country, consulates are given certain districts to which 
their jurisdiction is limited. 

. Vice-consuls are usually junior foreign service officers, but 
although they are young and at the beginning of their career, they 
may well have to do very responsible work, particularly in smaller 
consular offices. (There are also noncareer vice-consuls, promoted 
from the ranks of clerical personnel for the execution of special¬ 
ized duties.) 

Before a consul takes office, the government to which he will 
be accredited must agree to receive him and grant him the privi¬ 
leges he may claim. This agreement is called exequatur. It is for 
the consul what the agrement is for the envoy. An exequatur must 
also be granted to an honorary consul or consular agent who is a 
national of the receiving state. As in the case of envoys, inquiries 
are made as to whether the consul to be named is persona grata 
in the receiving state before the appointment is actually published. 
The request for an exequatur is sent by the foreign office to the 
envoy accredited to the receiving state who, in turn, transmits it 
to the foreign office of that state. 

An amalgamation of diplomatic and consular duties has often 
occurred in places where there is only a small diplomatic staff 
or none at all. While the governments have the right to refuse 
recognition to such a combination of activities, most of them in 
practice do not object. 

In places where there are consular representations from other 
nations, there exists a consular body (in the manner of a diplo¬ 
matic body) with a doyen heading it. A newly appointed consul 
would have to get in touch with the doyen for reasons of inter¬ 
national courtesy just as his diplomatic colleagues would address 
themselves to the diplomatic corps. 

FOREIGN SERVICE ORGANIZATION 

The diplomatic and consular branches of the world’s foreign 
offices are part of their foreign service organization. The diplo¬ 
matic and consular establishments abroad cannot be effective per 
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se; it is the personnel who either fail or succeed. It is the rank 
and file of diplomatic and consular officers and clerks who make 
the work of the envoy possible and therefore, by implication, the 
execution of their country's foreign policy. The governments of 
the civilized world are well aware of this fact, more now than ever 
before. They are striving to select the best among the interested 
of their young men—at times young women, too—for their 
foreign service organizations. 

Until World War I this profession was universally presumed 
to lx: the prerogative of wealth and noble birth. There were his¬ 
torical traditions for such discrimination; the diplomatic repre¬ 
sentatives of monarchs used to be wealthy aristocrats who were 
willing to pay the heavy ceremonial expenses involved. Salaries 
for diplomats, if they were paid at all, were quite insufficient and 
the envoys invariably spent more than they received. They were 
willing to do this because it meant increased prestige and power 
for them. 

In Britain, until the beginning of the World War I, candidates 
for the foreign services were only admitted to examination if they 
could prove they had an independent income of at least $20CX) 
per year, because they would not receive a salary during the first 
two years of their service, and later on their income would need 
supplementation. It was not quite so bad in the United States 
even lieforc the Rogers Act of 1924 modernized the American 
foreign service. But salaries w'ere small, and for aspiring young 
men, family wealth and political connections were at least as 
important as intellectual achievements and character. 

In the hVance of the Third Republic, the motto of the Republic 
notwithstanding,"’ the diplomatic service had remained more or 
less in the hands of the rich upper middle classes and those 
aristocrats whose fortunes had not wasted away. In Imperial 
(lermany, foreign service w.is exclusively in the hands of the 
aristocrac\- and high reserve officers of the army and na\\’; the 
Weimar Republic tried to change thi'^ state of affairs but did not 
achieve much of a democratization, and, in fact, never got a 

**^“Lihcrt\, Kijuality, rratcrnity.” 
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foreign service law through the Reichstag, In Imperial Russia, 
foreign service was a prerogative of the aristocracy to the extent 
that even sons of very wealthy merchants were discouraged from 
entrance into the Ministry of Foreign Affairs If they had any 
ambitions to become high-level officials. Only between tlie two 
world wars did conditions begin to change. 

Gradually, provisions were made for any young man of out¬ 
standing intelligence and cliaracter to beojme a foreign service 
officer in either the diplomatic or consular branches. In the United 
States, the Foreign Service Act of 1946, amending and improving 
the Rogers Act of 1924,^' raised salaries (though not sufficiently 
for top positions), established an impressive security system and 
established the Foreign Service Institute for the specialized train¬ 
ing of selectees. A candidate must pass an examination, consisting 
of achievement and character tests. If he passes, his name will be 
put on an eligibility list and he will be offered an appointment as 
soon as a vacancy occurs. Having been appointed, he will have 
to go through a training course at the institute before receiving 
his first foreign assignment. Indeed, in the United States, the 
democratization of the foreign service has made great progress} 
the ^^spoils system” is nonexistent for career foreign service per¬ 
sonnel, and political appointments are limited to some, but by no 
means all, chiefs of diplomatic establishments. 

While the Rogers Act had already merged the diplomatic and 
consular branches of the foreign service, the Foreign Service Act 
of 1946 failed to make departmental and foreign service per¬ 
sonnel interchangeable, d hus the United States is prolxibly the 
only nation where the officers of the State Department are not 
automatically foreign service officers. According to the Foreign 
Service Act, no officer under its jurisdiction may be permitted to 
remain more than four consecutive years in the United States, 
after which he must be given a new assignment abroad. “He may 
not again be assigned for duty in a Government agency until the 

J'lic Rogers Act of M.iy 24, 1924, legalized the first major reorganization 
of tile United States Foreign Service under this name, combining the diplomatic 
and consular services and introducing the merit cyslem for career foreign service 
oiliceis. 
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expiration of a period of time equal to his preceding tour of duty 
on such assignment or until the expiration of two years, whichever 
is the shorter.^* 

It is regrettable that the distinction between foreign and de¬ 
partmental personnel has not been eliminated. Most other foreign 
offices have long since recognized the disadvantages of such 
differentiation and abolished it. At present, American foreign 
service officers may be given the chance of serving at home at 
infrequent intervals and during short periods of time, whereas 
departmental officers will be sent abroad in exceptional cases only 
and stay there for a few weeks or months. A rotation of the entire 
staff would not only produce better information and more political 
w'isdom but would also utilize available manpower to a fuller 
extent. 

In Great Britain, far-reaching changes in the foreign service 
organization have occurred since the beginning of World War I. 
With the abolition of the clause that candidates must prove that 
they have independent means, the selection of aspirants was 
democratized and a new salary scale created. On the other hand, 
the requirements of the examination to be passed implied that the 
candidate, apart from a good deal of savoir-faire, would have to 
have not only a university training but also possess thorough 
knowledge of two major languages, a knowledge which in truth 
could only have been acquired abroad. In other words, there 
was still not much chance for an intelligent candidate whose 
parental finances were limited. 

It was not until 1943 that the so-called “White Paper” recom¬ 
mended modifications in the foreign service laws, which were then 
enacted into law’. I'he paper stated frankly that 

the coiulitions which the Diplomatic Service <inginallv grew up to meet 
no louL’er lAist unchanued in modern international affairs. Economics 
and linance have become ine.xtrK.diU interwoven with politics; an 

’-Seiiioii of ihc Foicipn Scrviio \et of determines that “every 

I’oreiijn SerN ue Dllieer sinll, diirinp his lirst fifteen )eais of service In such capac¬ 
ity, be aNsl.eiud for duty in the continental L’nilcd States ... for periods totalling 
not less than three sears.” 

Foreign Service .Act of 1946, Part H, Sec. 571a. 
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understanding of social problems and labour movements is indispensable 
in forming a properly balanced judgment of world events. The mod¬ 
ern diplomat should have a more intimate understanding of tlu se special 
problems, and greater opportunities to study them than he usually pos¬ 
sessed in the past. His training and experience must be wider. Hy 
introducing the reforms ... it is intended to re-equip the Foreign 
Service to meet modern conditions and to create .1 Service which, by its 
composition, by the recruitment and training ot its members, and by its 
organization, shall be better able to serve not only the interests of the 
nation as a whole, but also to deal with the wliolc range of interna¬ 
tional affairs, political, social and economic, and so constitute an ade¬ 
quate instrument for the maintenance of good relations and mutual 
understanding between the United Kingdom and inhcr countries.*"* 

As a result, the language requirements that proved to be an 
unassailable hurdle for aspirants without foreign travel were re¬ 
moved. If a candidate has passed the initial test and has been 
accepted, he will be sent abroad for 18 months at government 
expense. He will then, under due supervision, study the languages 
(usually French and German for diplomatsj French for the con¬ 
sular and commercial diplomatic services) as well as history and 
economics; when he passes the language tests after 18 months, he 
becomes a full-fledged member of the foreign service. The main 
examination is competitive just as in the American Civil Service, 
and those permitted to undergo the tests are chosen “on the basis 
of their records, of their showing Ixjfore an interview lK)ard . . . 
and of a written examination in the Fnglish subjects.” 

Just as the Lhiited States Foreign Service Act of 1946 permits 
the appointment to the foreign service of older men on the 
basis of service needs and candidates’ distinguished records, the 
British reform, too, makes it possible to permit entry of candi¬ 
dates above the iKJrmal .age limits . . who, by their record since 
completing their education, have shown themselves specially suit¬ 
able for the Foreign Service.” 

The British reform, moreover, eliminates the branching of the 
foreign service into diplomatic, commercial-diplomatic, and con- 

“Proposals for the Reform of the Foreign Service,” (Cind. 6420) London, 
1943, Stationery Oiliee. 
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sular services by amalgamating them all into one and thereby 
making them interchangeable with the staff of the Foreign Office. 

In France, conditions in the foreign service were hardly any 
different from those in prewar United States or Britain until the 
Third Republic collapsed. Although in that republic there were 
no actual obstacles f(jr aspirants it was presumed that each of them 
who applied for an examination had already graduated from the 
famous EcoU' lAbre ties Sciences Politiques. Such study was no 
small matter ftjr families of modest meansj it presumed university 
graduatiem and maintenance for the time of studies at the Ecole. 
'I'he demarids on students were heavy j famous statesmen con¬ 
sidered it an honor to lecture and the intellectual standard of 
students was supposed to be of the highest. There was little 
possibility to “work one’s way through college.” Preparation for 
foreign service was a full -time undertaking and to do it, one had 
to have money. 'I'here is little doubt that the Fourth Republic 
will try to effect a change and distribute scholarships to deserving 
candidates. The Ecolo Libre became a victim of the postwar 
upheaval. In its place, an Institute of Political Science has been 
set up at the Sorbonne. Graduates of this famous university who 
desire to enter the foreign service must pass a competitive exam¬ 
ination to be admitted in a new School of Administration. This 
is a compulsory postgraduate school for all future public servants 
but offers specialized courses on dip!t)macy for foreign service 
candidates. 

In totalitarian countries aspirants for foreign service are bound 
to be loyal members or future members of the party in power, 
'rhis, and this mainly, makes them eligible for candidacy and 
entraiue examinatu)n. In Nazi (lermany, personal fortune was 
not re(iulred if a man had the support of the Nazi Party. Their 
tiaining bret.! a new t\ pe of foregn serxicc man, {irofxigandists 
and Ngies rather than diplomat'^, who were gradually to replace 
the old vJiool diplomat'- still on lIiun . 

In the Si.\Kt Unuin the goxernment had to rebuild the foreign 
ser\ ae fioni ^erateh. I his was made easier by the fact that 
icuienition of the I SSR b\ other mixernments was granted only 
giaduall) Lluring the first quarter centurv of it^ existence. Mean- 
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while, the Soviets were able to train a body of yoimg diplomats 
who have shown themselves reliable and efficient in the Soviet 
way. The Soviet government does not save money in staffing 
their missions: it is well known that the Soviet embassies and lega¬ 
tions are the most voluminously staffed of all. 

The selection of candidates is handled with great care in the 
USSR. Since the life of Soviet citizens is an open book to the 
government, since their reactions and tendencies are recorded 
from the time they are brought to the “cradle” (day nursery, 
creche^ as infants while the parents work, it is easy enough to 
judge a candidate’s character and loyalty on his record. However, 
scholarship is required, too. One may assume that a candidate 
has had a university education and attended courses in special 
schools of both political and academic character, if the authorities 
hear about a promising aspirant whose education has, however, 
not been up to par, they will make it possible for him to fill in the 
gaps of knowledge so that he may proceed, in time, to pass the 
tests. Yet only the very best students will be sclectcil, only “A” 
students would be able to receive the stipends wliich make free 
university and postgraduate study possible for them. 

The character of Soviet foreign service officers is very different 
from that of their non-Marxist colleagues. While vvc'-tern diplo¬ 
mats and consular officers will naturally mingle with the people to 
whose government they are accredited, Soviet diplomats keeji to 
themselves. They have jn-econceived i(.leas about their host na¬ 
tions and they are not permitted to investigate the merits of these 
nations by personal experience. 'I'herefore, the tharatter of Soviet 
foreign service assumes a purely aciministrative and office routine. 
Improvement of relations between the USSR and ca]>italist 
countries is not Mjught; rather there seems to lie a tendency to 
keep them on a day-to-tlay working basis, not more, not less. 
Moreover, since it is considered dangerous and disloyal to think 
of or report on ideas or conditions contrary to the j'lrecoiueived 
Communist dtKtrine, the 1 fSSR perstmnel in the field tend to send 
liack reports that corroborate the opinions at home, 'fhe fact that 
m(;st of these reports are liable to he unrealistic constitutes a great 
danger for the dev'elopment of relr 'ons between the Soviet Unam 
and the western powers, in fact for world peace. 



CHAPTER SEVEN 


Techniques of Implementation 


The most ingenious policy is only as good as its application. 
Political thought of the highest intellectual caliber remains idle 
theory unless it can become a living principle of a nation’s rela¬ 
tions with other nations. The value of a policy formula is deter¬ 
mined not only by its depth of conception and the accuracy of 
forecastingj it must also be founded upon practicability of 
application. 

I'he failure (jf a policy to meet with response does not 
necessarily mean that the policy makers have come to the end of 
their rope. It does not create a casus helliy nor does it even have 
to result in a break of diplomatic relations. It is a rare occurrence 
indeed if a policy, once introduced, succeeds immediately just as 
it has been envisaged. As a rule, the attempt to apply a policy 
will lead to modifications of the policy itself and of the methods 
planned for carrying it out. In some respects, relations between 
two nations may be likened to those lietween two business con¬ 
cerns: each will try to obtain the most favorable conditicjns and 
each one will, in the course of bargaining, adjust its interests to 
those of the opponent. If a government decides to reject a com¬ 
promise, tlicn the opposing go\ eminent mu^t tlecide to what 
extent, in the interest of peace, it tan m.ike conee^^sions, without 
sacrificing its vecuritN', prospentt', and prevtigo. 

IM.dXlA TIC COM Ml MCX'riOXS 

The agents truditiiui.dly charged with the execution of their 
countMcs’ foreign polic\ are the diplomat^. Hut with the many 
OH 
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changes that occurred during the first half of the twentieth cen¬ 
tury, diplomacy’s task and the scope of its work have changed. 
Rarely is the influence of leading diplomatists of so decisive a 
character as was the case before technology and ideology changed 
the aspects of international relations. Diplomats now compete 
with the activities of their chiefs, the foreign secretaries, and the 
heads of government. Presidents, prime ministers, and foreign 
secretaries of negotiating governments meet in person—a revolu¬ 
tionary development in international relations. True^ there had 
been occasions when such gatherings of heads of states took place. 
The Vienna Congress of 1815 is the classic example. But it used 
to be the exception rather than the rule. Diplomacy by conference, 
that is, the meeting of chiefs of government and foreign offices 
whenever difficult problems arise which can not be settled through 
normal diplomatic channels, now overshadows traditional diplo¬ 
macy. 

In the heyday of diplomacy communications were slow and 
often hazardous, and the envoys, representing their monarchs, had 
an almost absolute power to negotiate. I'hey often enough created 
foreign policy and were the dominant figures in international 
relations. The closer an advancing technology brought the 
diplomatic staffs abroad to the supervision of their home office, 
the more did they become instruments of policy execution rather 
than policy creators, and the more did it become their primary 
job to be tlie “eyes and cars” of their government abroad. Being 
able to be in dally contact with their home office, the envoys find 
their field of initiative obviously limited, 'fhe problems of the 
C(juntry to whose government they are accredited are only a 
small segment of regional or global conditionsj so their policy 
rec(jmmendatlons, valuable as they may be in themselves, are 
bound to remain restricted in over-all apjilicatlon. 

1 lowever, traditional diplomacy is still irreplaceable for routine 
handling of international relations, for official reporting, and for 
the protection of nationals. Diplomacy by conference is active in 
dangerous crises, emergencies of an international character and, of 
course, within the framework of international organizations such 
as the United Nations. At this junc.ure, the w'ays and means at 
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the disposal of traditional diplomacy will be briefly surveyed 
inasmuch as they are designed to carry out policy. 

Diplomatic action d(jes not come exclusively from the initiative 
of the missions abroad. A government’s announcement of foreign 
policy, the way in which it is announced, or reiterated, or even the 
omission of an official announcement may emanate from that gov¬ 
ernment’s capital city but definitely constitute a diplomatic action. 
It was mentioned before that the announcement of a policy 
amounts to the confirmation of the fact that it has already been 
introduced. The statement and its form and timing are part of 
the policy and are in themselves a method of application. 

Official proclamations on policy, made by such personalities as 
the United States President, the British Prime Minister (or the 
King in his speeches from the throne at the opening of Parlia¬ 
ment), the Trench Premier or the Prime Minister of the USSR, 
are made to emphasize such policies of the respective countries as 
are likely to ctimmit a nation to a course of action and to make 
clear the motivation of this action for the international record. 
At the same time, the pronouncement serves to propagandize the 
policy at home and abroad, and it serves the envoys abroad as a 
political platftirm to which in their negotiations they can freely 
refer. 

The form of such statements is limited only by the ingenuity 
of their announcements but some usages have developed that are 
recognized throughout the worlci. For example, public speeches 
may be occasioned by some internal holidays speeches may be 
directed to the domestic audience but meant to be for foreign 
pet)ples’ attention; letters may be written by chiefs of government 
to some high personage or, as in the case of Stalin’s letter to an 
Americati newspaper correspondent, to convenient interrogators; 
ciuestit)ns may be asked in press conferences the answers to which 
are meafit to 1 k' policy statements or interpretations. 

Inasmuch as foreign policy must inherently be flexible to the 
utmost, the problem of interpretation is of prime importance and 
is, in official announcements, tantamount to a policy declaration, 
'rhis is true also of interpretations of treaties whose provisions are 
contested. The interpretation of what are “German Assets” in 
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formerly German-occupied countries according to the Potsdam 
Agreement of August 2, 1945, is different in Washington than 
in Moscowj an official account of the Washington view would 
have to be looked upon as United States policy. 

In addition to such unilateral statements ))y the highest officials 
of the government, policy may also be executed in negotiations 
between foreign envoys and the foreign secretary of the receiving 
country. It is true that this envoy cannot, as a rule, commit his 
country before having consulted his government. The answer or 
suggestion will come to his embassy or legation, but before it 
arrives, it may have been preceded by negotiations between that 
government and the envoy of the country with whose foreign 
office he is in touch. The complexities of such criss-cross negotia¬ 
tions are somewhat alleviated by modern means of communication, 
but in important issues personal consultations between the two 
foreign secretaries with their respective envoys participating may 
be indicated. In such cases, the diplomats, who are to be distin¬ 
guished as such from policy makers and administrators, play an 
important though subordinate advisory role. Their task begins 
in earnest when the load of responsibility for policy implementa¬ 
tion is fully put on their shoulders. 

The execution of foreign policies by the way of traditional 
diplomacy has essentially two forms: the written and the oral 
negotiation. Official written communications between govern¬ 
ments are called “notes.” Such documents may be passed on by 
the receiving government to the envoy of the sending government 
for transmission to his foreign office—which is invariably done by 
cable. Or, the sending government may cable the draft of a note 
to its envoy, giving him considerable leeway in rephrasing the 
text and timing its submission to the receiving government in 
accordance with (a) prevailing conditions that cannot be exactly 
judged by his home office, (b) political events to which the note 
may refer, (c) similar notes submitted by other governments, (d) 
publication dates in the press stipulated by the communicating 
countries. 

There are two types of diplomatic notes: the note and the note 
verhale (verbal note). The former has the form of an official let- 
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ter, signed by the envoy of the sending country and directed to the 
foreign minister of the receiving country, or signed by the foreign 
minister of the receiving country and addressed to the envoy of 
the sending country. The Note Verbale, however, is not signed 
but carries the official seal of the sending agency and is not directed 
to any particular per^m but to the receiving agency. For example, 
an embassy would send a verbal note to the foreign office to which 
it is accredited or a foreign office would send such a note to the 
embassy. It is customary that diplomatic communications are not 
sent from one foreign office to the other but that the foreign 
missions are the agencies through which official correspondence 
must be channeled. Personal letters exchanged between the heads 
of state are not regarded as diplomatic notes but rather as “pri¬ 
vate” corresjiondence l^etwcen the leaders regardless of the im¬ 
portance of such letters or the fact that they may be published. 

In addressing a foreign minister or a political or diplomatic 
agency, certain formalities of style and formulas must be observed. 
The beginning and the end of notes are written in standard 
phrases, slightly varied according to the degree of good or bad 
relations between the corresponding countries. While meaningless 
in themselves, their omissions or modifications would be looked 
upon as a serious violation of the diplomatic code. In view of the 
importance of correspondence between two sovereign nations, a 
certain elevated and sometimes florid style, so often ridiculed by 
the public, should be understandable. The composition of a note 
is not an easy taskj it requires much thinking and a great deal of 
literary capacity for the transformation of political thought into 
high-level and diplomatically acceptable language. 

Notes are, as a rule, not lengthy communications. If more 
extensive briefs or presentations of fact are required, a memo¬ 
randum is more suitable. In diplomatic terms, this is also called 
aiih' or expose. In a memorandum, there are no for¬ 

malities required nor are courtesies obligatory. It consists only 
of factual material which, in most cases, will be attached to a 
note or a verbal note. 

The form of a collective note is rarely used. It is a document 
signed by several or all of the diplomatic corps accredited to the 
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government to which the note will be sent. Also, a collective note 
may be sent by the representatives of a number of nations who 
(desire to accept or reject the suggestions of another nation. (One 
of the most famous collective notes was directed by the Allied 
powers to the German Government on June i6, 1919, rejecting 
Germany’s representations agahist the Treaty of Versailles.) 

One of the grimmest of all diplomatic notes is the ultimatum. 
It stipulates a definite time before which tiie receiving government 
must have taken certain action to the satisfaction of the sending 
nation—or else there will be a state of war between the two 
countries. Since in the majority of cases national pride or convic¬ 
tion of a righteous position will not permit a government to 
comply, an ultimatum amounts to a proclamation that war is about 
to break out. The ultimatum is, however, a form of international 
courtesy, sanctioned by international law. In the twentieth cen¬ 
tury, few ultimatums have been sent before armed conflict started. 

The declaration of war, following an ultimatum, or announced 
without previous warning, is communicated to the respective en¬ 
voy as a regular diplomatic communication, mostly as a note or 
verbal note. However, a special declaration of war is necessary 
only if the ultimatum does not constitute a conditioned declaration 
of war. 

Among the unavoidable written communications between an 
envoy and the foreign government of the receiving country, there 
are, for example, the letter of credence marking the beginning of 
the envoy’s activities or correspondence pertaining to the text of 
agreements or treaties negotiated between the two governments. 
While treaties of importance are mostly signed by the chiefs of 
government, there remain enough opportunities for the diplomatic 
representatives to sign as plenipotentiaries of their governments. 
It may be mentioned that publication of notes, memoranda, or 
treaties is, as a matter of common courtesy, timed according to 
the convenience of both the governments concerned. Only in the 
event of war or political crises, as has happened so often since the 
beginning of the thirties, may one government attempt to “scoop'’ 
the other one, for tactical reasons of applied policy. 

As a rule, the number of written communications between 
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diplomats and governments is kept down to a minimum. It is a 
matter of record that personal contacts and oral negotiations are 
preferred by g(jvernments and diplomats. First of all, because it 
is easier t(j deny spcjken words than written papers. Secondly, 
because it is mainly in the personal contact and exchange of views 
I)etween the dijdomats and the officials of the receiving govern¬ 
ment that the art of diplomacy can be applied. The dissipation 
of misunderstandings, the clarification of policies and the negotia¬ 
tion of treaties will in most cases be conducted orally. Traditional 
diplomacy has formali/.ed personal consultations into such terms 
as tleclaration, iKjtification, representation, communication, infor¬ 
mation, and simple conversation in order to typify the character 
of the tiiscussion between the envoy and the foreign minister. This 
terminology has, liowever, lost most of its former importance as 
the relations between the statesmen have become far more in¬ 
formal, pnjvided the relations between the negotiating countries 
are not too strained. 

Among the treaties, which are usually regarded as the crowning 
work of policy execution, there are many types, of varying im¬ 
portance. Not all treaties appearing as such are termed treaties 
by international lawyers, b'or example, there are “protocols,” 
which may mean a preliminary draft re\ iew or simply be minutes 
of a meeting negotiatifig a treaty. I'here are “agreements,” a 
somewhat more iiiformal t\ pe of treaty but not necessarily less 
important in its political implications. There are joint “declara¬ 
tions’^ of two or more contracting states in which the signing 
parties commit themselv'cs, vis-a-vis the world, to definite policies 
or actions. There are “concordats,” which are treaties of national 
governments with the papal curia. Ami tJiere are the treaties 
themscKes, which, as most other agreements or declarations, will 
have to be ratified in accordance with re'.pecti\’e constitutional 
laws. 

Ireaties and agreements may be political, economic, military, 
or cultural. I'hey may be bilateral or multilateralj there may be 
regional agreements or international cownants such as the United 
Nations Charter. 

To be sure, contracts between nations should constitute the 
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foundation of international relations. It has been pointed out 
before that respect for the sanctity of treaty structure is tantamount 
to respect for international law. In fact, treaties must be looked 
.upon as a basic part of the body of law regulating relations be¬ 
tween governments and nations. The extreme opportunism of 
totalitarian policy has, unfortunately, lowered tlie respect for 
treaties, and there can be no doubt that the irequent violation of 
agreements and treaties in the first half of the twentieth century 
has considerably weakened the confidence in the value of treaties. 
Therefore, policy makers and diplomats are now on guard against 
placing too much confidence in the paragraphs of a treaty docu 
ment. A treaty is only as good as the intention of the signers to 
fulfill its stipulations faithfully. Neither policy makers nor dip¬ 
lomats can and will bank on this intention without reservations. 

It should be emphasized, at this juncture, that treaty negotia¬ 
tions do not occur very often in the course of diplomatic relations 
between nations. I'here may be modifications or even abroga¬ 
tions, but the real task of the diplomat consists in day-to-day 
routine relations with the officials of the foreign office to which 
he is accredited and as many officials and private individuals of 
the receiving country as possible. The atmosphere of exclusiveness 
that marked and marred old-time diplomacy, restricting the con¬ 
tacts of the envoy to highly unrepresentative circles, has changed. 
It is now recognized that one of the foremost duties of an envoy 
is to try and understand the people of the receiving country and 
it is known that as a result he will be able to give much better 
advice to his own government. In addition, his attempt at under¬ 
standing the nation to which he has been sent will almost cer¬ 
tainly produce a different attitude on his part and, in turn, make 
him more popular, thereby transferring his popularity to the 
country he represents. 

However, it cannot be emphasized too strongly that his success 
or failure depends largely upon the ability of his government to 
formulate adequate policies, to administer foreign affairs 
efficiently, and to maintain continuity in politics and personnel. 
Without vigorous support from his government and without 
the unity of purpose of his nation, he cannot expect to win his 
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objectives. Also, “however brilliant and accomplished are the 
ambassadors in foreign capitals, there must be coordination and 
direction of their efforts by a Foreign Minister at home.” 
Continuity of policy formulation and administration—such as 
has always existed in the British Foreign Office regardless of 
the political party in power—is bound to be reflected in the 
foreign service although it is understood that there should be 
limits as to the time during which an envoy may serve unin¬ 
terruptedly in one post. Human nature being what it is, too long 
a connection with the same foreign government would tend to 
influence the envoy to the extent where his objectivity may be 
affected and his presentation of conditions be biased. Most nations 
have therefore incorporated provisions in their foreign service 
laws that make it mandatory for diplomatic and consular officers 
to come home and stay home for a considerable time after having 
served more than a number of years abroad. Only in rare cases 
will they then be sent back to the posts they leftj usually they 
proceed to other stations. 

DIPLOMATIC SANCTIONS 

It has been said that foreign offices should be termed “depart¬ 
ments of peace” so as to contrast their tasks with those of the 
ilepartments of war. Indeed, to maintain the peace is the funda¬ 
mental task of diplomats. Not a peace at any price but a peace 
that would insure a maximum of security, prosperity, and freedom 
for their nations. But even the most strenuous diplomatic 
attempts at a compromise may fail, and relations between two 
countries may deteriorate to the degree w'here open hostility is 
demonstrated. In that case, several possibilities are open to the 
policy makers who wish to continue striving for the prosecution 
of their policy or the introduction of new policy methods. There 
is a long way to be explored between a political deadlock and 
imminent danger of war. 

'I'he first step that might be taken after reconciliation efforts 

’ ’ S. G.islIoc. T/ie of DiplorriM-y^ Bowes & Bowes, Cambridge (Eng- 

biul), i«;39. p. 32. 



TECHNIQUES OF IMPLEMENTATION 203 

have temporarily failed is the recall of the envoy. This action 
does not have to signify a break of relations between the two 
nations. The mission’s work will continue and the ranking 
diplomatic officer will, as charge d’affaires, administer his country’s 
interests. Officially, the envoy may be called home “for con¬ 
sultations” and if the storm blows over while he is at home, he 
may return. In most cases an envoy’s recall for consultation is an 
implied hint to the receiving country by the sending country that 
a serious situation has arisen and that measures must be taken to 
straighten out controversial issues before the situation deteriorates 
further. In a few cases, such a recall will be used to change 
envoys. The government of the sending country may feel that 
the recalled envoy did not properly interpret policy or that his 
methods were inadequate to cope with existing difficulties. He 
may be replaced by another man whose background and approach 
have a definite bearing upon the mission he is to fulfill. (There 
are, of course, many cases where diplomatic replacements have no 
political significance. But somehow international circles will try 
to interpret a recall and replacement with political implications.) 

The recall of an envoy may also signal the beginning of 
radically new policies and not necessarily have any bearing upon 
existing relations. A classic example was the recall of Soviet 
Ambassador Litvinov, who advocated the policy of collective 
security. When this policy failed, the Kremlin replaced him 
with a younger diplomat who was less permeated with traditional 
diplomacy and represented Stalin’s “realistic” and unsentimental 
opportunism which some time after Livinov’s recall led to the 
short-lived Russo-German treaty. 

It does not often happen that a government will decide to go 
further and break relations with another government. This means 
that the entire mission has to be closed. As a result, there will be 
no official sources for vital information. Another mission may 
take over the first nation’s “interests” but it can deal with only 
a few problems such as the protection of nationals. Foreign mis¬ 
sions, friendly as they may be to each other, can seldom, if ever, 
be expected to reveal part or all of their own informative material 
to the nation that found it necessary to break relations. 
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A further means of enforcing policy is the refusal to grant 
recognition to a new government (installed, for example, after a 
successful revolution) or the withdrawal of recognition from a 
government which was rectjgnized Ijefore. 

Let us first state that there are two types of recognition: dtf 
jure or de factOy and that that recognition to be accorded need not 
be restricted to govcrnnients as such but to acts of governments 
such as the annexation of territory. De jure recognition means 
that a government or a new state of affairs or a new policy has 
exjiressly been recognized by formal diplomatic action. De facto 
recognition meatis that an official statement of recognition may or 
may not be is^'iied hut that the new situation has been accepted as 
inevitable. Silence, in this case, may mean consent or toleration, 
arui it does not matter whether or not this consent is implied with 
go(xl gi-ace or with misgivings. There is no particular diplomatic 
method for recognition or nonrecognition prescribed. It may be 
“granted expressly by a formal document or an oral declaration, 
or implieilly by the intlication of entering into diplomatic rela¬ 
tions” with the new state or government."’ 

I'sually policy makers will be reluctant to withdraw recogni¬ 
tion from the government t)f a state with which their nation has 
maintained diplomatic relations. For withdrawal of recognition 
would entail a break of relations and lead to the closing of the 
ilijdomatic missions of the two opposing nations. Withholding 
recognition from a new government that came to powder by way 
of revolution, or from a newly formed state, is a similar problem. 
Cases such as the American nonrecognition of the vSoviet govern- 
fiient, after the Russian Re\olution, for a period of fifteen years 
after that government’s establishment are relatix’ely rare and from 
a practical point of view not recommendable. The withholding of 
Briti'^h recognition of the new state of Frael had understandable 
political reasons bvit it was still an impractical gesture, which will, 
in the end, hardly strengthen the British position in Palestine. 

(ienerally, the government initiating nonrecognition is bound 
to hurt itself just as much as it hurts the government from which 

L. Oppenheim, International Law, 3rJ Ed, Vol. i, Section 72, p. 135. 
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recognition is withdrawn or withheld. One of the repercussions is 
the loss of official intelligence sources, a serious loss indeed. 'I'he 
United States, however, during its diplomatic history, has fre¬ 
quently applied the principle of nonrecognition as an attempt at 
policy enforcement or political demonstration. Only in recent 
years have American policy makers become increasingly doubtful 
about its practical value. 

For in general, nonrecognition is primarily a demonstration of 
political principles and a show of determination to- stick by these 
principles no matter what the cost. But the effectiveness of such 
measures depends entirely upon its by-product, such as freez-ing 
of assets, denial of credits, suspension of loans, abrogation of 
treaties, exclusion of foreign nationals, stoppage of political, social, 
and economic intercourse. (One may refer to the fact that the 
application of nonrecognition toward the small and weaker states 
in Latin America was successful within limits for the United 
States while the same policy method toward the Soviet Union or 
Japan or Germany did not achieve its purpose. It may have 
helped to propagate policy lines but did not help their implemen¬ 
tation.) 

The rigors of ideological disputes have, unfortunately, left 
moral principles in a weakened state. Thus political demonstra¬ 
tions such as nonrecognition or the break of diplomatic relations 
are no longer effective per se. They must be backed by strength, 
determination, and domestic unity of purpose. 

Nonrecognition of a government’s actions or policies is possible 
without actual break of relations. For example, the United States 
did not recognize Hitler’s annexation of Austria or his destruction 
of Czechoslovakia but did not withdraw its diplomatic representa¬ 
tion from Germany at that time. This type of nonrecognition may 
be necessary for the political record. 

With the exception of war as an instrument of foreign policy, 
the above are, roughly, the means of execution or enforcement of 
foreign policy through diplomatic channels. Clearly, the choice is 
not amplej in fact, there is often enough no choice at all. Di¬ 
plomacy, as we know it, is no longer able to cope with the over¬ 
powering problems created by ideological and technological issues. 
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It needs new means to execute foreign policy. It needs a “new 
arm.” 

The “new arm” of foreign policy exists. It is known as infor¬ 
mation, or cultural relations, or—as many people are reluctant to 
call it—propaganda. However, there is no need to be frightened 
by the word propaganda. “It is a perfectly good Latin term, 
from propago, to extend, enlarge, increase, carry forward, ad¬ 
vance, spread, to propagate, to make known, to spread an idea.” 

It is necessary to give careful consideration to the role of propa¬ 
ganda in the execution or enforcement of foreign policy. It may 
prevent a war—but it can also precipitate one, 

propaganda: information, cultural rela¬ 
tions, PSYCHOLOGICAL WARFARE 

The differences between these three types of propaganda are 
subtle. What is information to one country may be psychological 
aggression to another. The exchange of cultural goods may be 
just that to one country but outright propaganda to another. In 
the democracies, news coverage presenting both sides of a dispute 
is informationi in totalitarian countries all information that is not 
strictly censored and co-ordinated to the officially recognized 
policy is subversive propaganda. 

In psychological warfare, the totalitarian governments were, at 
the outbreak of World War II, better equipped than the democ¬ 
racies and, to a degree, this is still the case, b'or democracy con¬ 
tinues to strive for international information on the basis of free 
communications and opinions j it is intent upon stimulating mutual 
understanding by ft)stcring cultural relations between civilized 
nations. Wars, the UNESCO Charter proclaims, “begin in the 
minds of men,” and the hope of IINI^SCO is that by stimu¬ 
lating understanding, there will develop appreciation and, finally, 
respect. Whenever and wherever democracies have instituted 
propaganda programs, this seems to be the basic motive. 

J. WorJs Win Wars, Wells Gardner, D.irton & Co. Ltd., London, 

1910 , p. 3 >- 
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In contrast, a totalitarian government does not wish to under¬ 
stand others j it only wants to have the others understand its own 
ideology. It is opposed to cultural exchange except if it anticipates 
advantages for itself. It is, in other words, unilateral j it propa¬ 
gandizes its party lines with psychological weapons. It regards 
propaganda as a foremost instrument of national policy, and sig¬ 
nificantly “the initiative in introducing propaganda as a regular 
instrument of international relations must be credited to the Soviet 
Government.” 

In this general context, what does propaganda mean? How 
does it work? Which mediums are at the disposal of the political 
propagandists? 

Directed from one nation to another, propaganda is the attempt 
by a government to convince a foreign people—over the heads of 
that people’s government—of the righteousness of its policy and 
to imply that failure of this policy will mean calamity. Political 
propaganda is directed mainly to two groups: the educated leader¬ 
ship and the masses. It undertakes to influence the leaders intel¬ 
lectually and to impress the masses emotionally. It presupposes 
that public opinion, even in dictatorship countries, is strong enough 
so as to exert pressure upon the rulers. According to needs and 
conditions, to objectives and target areas, to methods and degrees, 
propaganda may appear as information, cultural relations, or 
psychological warfare. 

Propaganda pe-T se is as old as the human race. Since time im¬ 
memorial, political and military leaders have tried to ‘‘soften” 
their opponents’ morale if they could not persuade them, for 
people who are not sure of themselves are easier to sway. More¬ 
over, in an age of ideological contests, where the ardent belief in 
a cause has become a fundamental premise for the political be¬ 
havior of governments and peoples, foreign-policy makers cannot 
expect to succeed without propagating their convictions. It is 
meaningful that this recognition of the importance of propaganda 
is paralleled by the development of techniques and mediums that 
are almost as unlimited as its psychological possibilities. For 

E. H. Carr, Propaganda in International Politics, Oxford Pamphlets on 
World Affairs, No. 16, Qarendon Press, Oxford (England) 1939, p. 13. 
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foreign-policy makers to forego the instrument of propaganda is 
like a doctor preferring the horse-drawn buggy to the automobile. 

In the introduction to a book on cultural relations among na¬ 
tions, Archibald MacLei^h counseled that “the entire problem of 
the conduct of bjrelgn affairs requires—urgently requires—re¬ 
examination . . and that “Foreign Offices are offices of interna¬ 
tional understanding, the principal duty of which is the duty to 
make the understanding of |x;oples whole and intelligible and 
complete.”^” Indeed, after World War II, most nations, large 
and small, organized information activities. The lessons of ever- 
increasi/ig totalitarian propaganda Ixitween the thirties and forties 
were not forgotten. 1 towever small, however poor the nation, 
conifxiratively huge amounts of the national budget were set aside 
for its information services, cultural exchanges, or outright psy¬ 
chological warfare. The importance attributed to such activities 
by democratic countries like Great Britain and France is clearly 
indicated in the foreign office organization of these countries. It 
is harilly necessary to point once more to the unlimited means at 
the disposid of propagandists in the USSR, or to recall the estab¬ 
lishment of the Communist Information Bureau (Cominform), 
the propaganda fn)nt of international Communism.""^” 

'riie Congress (jf the United States, perhaps disturbed by the 
word “propaganda” and the fact that the dictatorships were the 
first to utilize it (;n a large scale, has not appropriated sufficient 
funds to establish a United States information program adequate 
to ci)mpete with the enormous propaganda efforts of other states, 
jiarticularly of the Soviet Lhiion. As a result, American statesmen 
found themselves in the disadvantageous position of not having at 
their tiisposal a strong enough organization for the dissemination 
and explanation of their points of view. Americans arc masters of 

R. MiMurr.iy nnil M. I.cc, TAt’ Cultural Approach: Another Way in Inter- 
ttatii}ih.il RcLiitotis, The Univcr5.ity of North C.irolina Press, Ch.ipcl Hill, 1947, 
P- .)'•, ^ 

The CX'JMINFORM in-yv he reg-irdeJ .is an organization.al revival of the 
C(')M 1 NTFRN (Coniiminlst Intorn.ulon.il), designed to co-ordinate Communist 
propagand.i on a global scale and directed particuKarly against the antl-Communist 
jxiwcrs in the West. 
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advertising, but the very word “propaganda” disturbs them 
deeply. 

Yet propaganda has become part and parcel of modern living. 
Its purpose is, as the Encyclojjcdia Britannica ably explains, “to 
influence opinion and conduct.” Even before the Roman Church 
instituted the Congregationei tie -propaganda f.de (missions for the 
purpose of disseminating faithj, so as to convert infidels, men 
tried to “influence the opinion and conduct” of their fellow men. 
In the Middle Ages, when the Church controlled the minds of 
men, its great propagandists of faith kept an ever-continuing 
stream of sermons pouring on the flock, doing just what the 
ideological propagandists do today for their political religions: 
promising paradise to the faithful, hell to the faithless, and purga¬ 
tory to the fence sitters. 

Today, the word can be spread in many ways and forms. With 
a good knowledge of conditions in the target area, with practice 
in applied social psychology, and the development of techniques 
of dissemination, an unlimited vista of possibilities has been 
opened. We have the radio and the newspapers, the book and the 
play, the motion picture and still photographs, the presentation of 
national art and the exchange of specialists and students. With 
the help of these mediums, an effect can be made-to-measure and 
its timing calculated. Some of the mediums are limited by censor¬ 
ship or outright exclusion j some defy borders and obstacles. 

There is no saying where, in foreign relations, propaganda 
begins and where it ends. One may go so far as to claim that 
diplomacy has in many ways become an appendage to propaganda. 
Let us consider the mediums by which propaganda can be spread. 

Mediums. There is, first and foremost, the radio. Eong, me¬ 
dium, and short waves fill the ether twenty-four hours a day, in 
most civilized languages, year in, year out. With no impediment 
except the limitation of the number of receiving apparatus, almost 
every government is eager to clarify its policy and defend it before 
the world forum of the air. The radio was developed during 
World War I but it was not used, in its beginnings, for purposes 
of international propaganda. Such use would have bee 
as bad taste by traditional diplomatists, and it needed 




210 


HOW FOREIGN POLICY IS MADE 


tional iconoclasts like the Soviets, the Fascists and the Nazis, to 
start sending regular programs, written for listeners in definite 
areas and delivered in the language of the areas.^^ 

Soviet radio propaganda broadcasts were first heard in 1926, 
when they were received in England. However, since 1934, a 
network of sh(jrt wave stations has been developed designed to 
serve “long-distance relays in the Soviet Union” and, at the same 
time, “the radiation of programs overseas.” In 1938, two 
120 KW short wave transmitters were constructed that were then 
the most powerful short wave stations in the world. The pro¬ 
grams were sponsored by the Comintern rather than the Soviet 
government and kept within the bounds of Leninist-Stalinist- 
Marxi.sni. 'Die Soviet Commissariat of Foreign Affairs had osten¬ 
sibly nothing to do with them. This, of course, was still the time 
when Soviet b^reign policy was conducted by two agencies that 
seemingly worked at cross-purposes: one was set up to adjust 
Soviet aspirations to the traditional type of international diplo¬ 
macy ('I'he Commissariat of Foreign Affairs) j the other was to 
prepare for world revolution without outwardly interfering with 
official Soviet foreign policy (the Comintern). 

I'ascist Italy began about 1932 to disseminate propaganda by 
radio. IJy 1936, when Ciano’s Ministry of Press and IVopaganda 
was established, I'ascist “information” had become aggressive and 
expansionist. From 1932-36, most programs were transmitted in 
the Arab languages; after 1936, the programs were broadcast in 
18 of the most important languages. Soon, however, Mussolini 
was outdistanced by Hitler. His Ministry of Popular Fmlighten- 
ment and Propaganda, headed by Joseph Goebbels, threw itself 
into the psychological warfare w'ith enormous vigor. It started 
foreign language broadcasting in April 1933, months after 

1 litler seized power. Soon thereafter, the Soviets perfected their 

After Workl W.u 11 , the Allies broadcast special programs to displaced per¬ 
sons in various languages, beamed to are.is where these languages were not spoken. 
For example, Polish language shows were offered to Polish DPs in Germany. 

'“Sec A. R. Burrows, “Broadcasting outside the United States,” Attnah of the. 
American Academy of Polttical and Social Science, Philadelphia, Vol. 177, 
J.jnuary 1935. 
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own propaganda methods and joined the great contest for peoples’ 
souls and minds. 

The western powers, disdainful of such methods, remained 
si]ent for too long a time. It was not until January 1938 that the 
British Broadcasting Corporation began to radio foreign language 
programs to Arab countries. In March of the same year Spanish 
and Portuguese were added and in September 1938, after the 
Munich catastrophe, there followed German, French, and Italian 
language broadcasts. But not before the outbreak of World War 
II, when the Ministry of Information was established, did these 
programs assume the character of an organized propaganda effort. 
The French, too, waited until the war had broken out before set¬ 
ting up a limited foreign language broadcasting program j they 
concentrated on cultural relations as they had always done. The 
course of the war, unfortunately, did not give them much time to 
develop a propaganda organization but their cultural program 
continued, even under the Germans, to function in one way or 
another. The United States, as the last big nation, joined the war 
in the ether in 1941 j however, not until 1942 was a program 
established, with the organization of the Office of War Informa¬ 
tion (OWI) for Europe, Asia and Africa and the Coordinator of 
Inter-American Affairs (CIAA) for Latin America. 

Needless to say, the Japanese government had followed the 
practices of its Axis partners long before the outbreak of the war 
but had directed its activities toward the Far Eastern area mainly, 
where it concentrated on racial and religious “exchange,” whereas 
its short waves beamed to America carried on psychological war¬ 
fare with the help of American-educated Japanese. Of particular 
interest were the many societies for cultural relations organized 
by Japan and representatives of powers befriended by Japan. 
There were German-Japancse and Italian-Japanese cultural asso¬ 
ciations located in Japan, Germany, and Italy—not to forget the 
Japan-China Educational Association, whose primary purpose was 
the conversion to the Japanese viewpoint of Chinese and Man¬ 
churian students in Japanese schools.^* 

Cf. R. McMurray and M. Lee, of. cit.^ Chapter 4, “Japan: The Racial Ap¬ 
proach,” p. 78 flF. 
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Radio, however, remained the principal instrument of propa- 
l;anda in Europe, and it may he anticipated that the steady prog¬ 
ress in relay and beaming techniques as well as the improvements 
of receivers will further extend the importance of this medium as 
an instrument of foreign policy all over the globe. Ihroughout 
the politically crucial areas, it is already a chief weapon of political 
warfare and information. It knows no borders. More and more 
citizens, even in totalitarian countries, will be able to listenj be¬ 
yond the confinement of the iron curtain considerable numbers of 
Soviet citizens can receive American broadcasts in the Russian 
language. Attempts of dictator regimes to prevent their citizens 
from listening are of necessity short-lived and will be circum¬ 
vented."' 

Brcjadcasting, whether it is used at home or for overseas con¬ 
sumption, constitutes the backbone of contemporary information 
or psychological warfare. It reaches most people and is the speed¬ 
iest means of news dissemination. It is a convenient outlet for 
governmental policy statements that are to be made widely known. 
It can endlessly repeat propaganda themes and hammer them into 
the minds of the listeners. Broadcasts can penetrate through all 
the iron curtains in the world no matter where they are; they can 
join forces with newspapers by transmitting the printed word as 
the papers can reprint the spoken wf)rtl, thereby deepening or 
widening their effectiveness, 'riiere is practically no limit in radio 
opportunities for political purposes—except those of a budgetary 
nature. 

The next important mediums of propaganda are the printed 
word and the moving picture. Both, however, are limited by 
foreign censorship or import restriction. Wherever they are free 
to be circulated without impediment, their importance increases 
manyfold. 

b'rom a propagandist’s point of view, the motion picture is an 
ideal medium. The enormous impact of the movies upon the 

riic in.iioriiy nf r.utio rciL-ivcrs in the TSvSR arc equipped with shoEt-w.ivc 
rcceivinp facilities. Many st.uions in the S»)viet Union must use short wave be¬ 
cause of the trcmcndmis dist.inccs in that countrt'. I'he owner of a receiving set 
for medium waves only c.annot listen to any of the stations beyond the Urals. 
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thinking, character, and emotions of modern man has become evi¬ 
dent all over the world. Language obstacles can be overcome 
with the help of technical devices (such as “dubbing” a film in 
another language or adding a translation of the dialogue, the so- 
called “subtitles”). There are, however, differentiations of culture 
complexes that, as a rule, limi*^ the effective use of films to cither 
occidental or oriental audiences according to their origin. For 
example, American motion pictures are exceedingly popular wher¬ 
ever Western civilization exists but their effect in Asia remains 
necessarily spotty and is limited to orientals who arc familiar with 
the Occident. The same is true in reverse. 

Since exhibition of motion pictures in foreign countries is 
dependent upon a foreign government’s import license, the quan¬ 
titative propaganda value of films is greatly reduced. Even if a 
foreign embassy shows one of its nation’s pictures to a number of 
invited persons, and these persons are greatly impressed, they 
cannot possibly communicate their impressions properly to other 
people who have not seen tl»e film. There are few, if any, possi¬ 
bilities of showing pictures through the underground in countries 
where a propaganda effort is desired, and certainly the number 
of such audiences would not be sufficient to warrant the invest¬ 
ments in money or personal safety. 

In such cases, the use of the printed word is somewhat easier. 
F.ven during actual conflict, pamphlets can be dropped from air¬ 
planes or disseminated by way of artillery shells filled with printed 
leaflets. In peacetime, printed propaganda may be used in various 
forms: newspapers, periodicals, pamphlets, booksj all of them 
supplemented with graphic or photographic illustrations if desired. 
Adequate translations may easily be secured j the process is expen¬ 
sive and of course time-consuming, but it can be done well. If 
budget considerations prohibit the printing of foreign language 
publications, news bulletins and feature material may be dissemi¬ 
nated by the missions abroad and mailed (translated and mimeo¬ 
graphed) to the political and intellectual leaders of the receiving 
country as well as to the editors of those foreign papers and peri¬ 
odicals where publication of the information seems desirable. For¬ 
eign censorship may not permit its extensive use but practical 
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experience has demonstrated that such information is speedily 
disseminated by word of mouth and thus becomes known to a 
great number of people. Particularly in countries with iron cur¬ 
tains the “grapevine” works speedily. 

Radio, the motion picture, and the printing press are the three 
most rapid mediums for the achievement of immediate propaganda 
objectives. There are additional mediums, used in the framework 
of what is kncjwn as “cultural relations.” Since their effect con¬ 
cerns the well-educated social groups mainly, they are of long- 
range character but their ultimate effect is by no means to be 
slighted. They comprise the establishment of information li¬ 
braries, mutual demonstrations of achievements in the fields of 
the arts (such as roving exhibitions, concert tours, lectures, and so 
on) j exchange of professors, artists, specialists or students, and 
the organization of cultural societies fostering their respective 
national cultures. 

The use of such cultural mediums by the governments of France 
through decades, if not centuries, is a classic example of the all- 
pervading importance of cultural relations and their lasting effects 
in the political and social if not economic fields. It may be stated 
in all frankness that the gradual decline of hVance as a world 
power throughout the past hundred years has been hidden so well 
by cultural propaganda that the minds of many policy makers 
have been distracted from the fundamental fact that post- 
Napoleonic b'rance was a natinyp^ only in the cultural 

sense and not in any political aspect. By the same token, the 
neglect of the United States to acquaint the world in any syste¬ 
matic way with its growing new culture has materially contributed 
to a stereotv’pe of wrong impressions abroad that have been fos¬ 
tered by sensation mongers, uninhibited tourists, and unrealistic 
Hollywood pictures. How dangerous such misconceptions may 
turn out to be was shown clearly when they were effectively used 
in anti American propaganda, which began to become virulent 
under I litler and Mussolini and became even stronger after the 
World War II. 

What, then, is the position of the governments of some leading 
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nations in using all these mediums of propaganda as a new arm of 
their foreign policy? 

Missed opportunities characterize the position of the United 
States, whose elected representatives, deeply suspicious of all 
forms of government propaganda or information, consented to 
the establishment of the Office of War Information and the Co¬ 
ordinator of Inter-American Affairs only under the duress of a 
total war effort. Obviously, the main objective of the OWI had 
to be the conduct of psychological warfare. In that, it was fre¬ 
quently embarrassed by congressional mistrust and the reluctance 
of the State, War and Navy Departments to recognize the OWI 
as an agency administering a new form of warfare. In his inter¬ 
esting book Persuade or Perish^ Wallace Carroll has vividly de¬ 
scribed these difficulties. 

When the war ended, the President of the United States abol¬ 
ished the agency but, knowing well that certain services would 
remain essential for the conduct of United States foreign policy, 
he decided to set up (August 31, 1945) an interim organization 
(Interim International Information Service) to work out plans for 
a new information agency under the supervision of the Secretary 
of State. With the OWI, the CIAA was abolished, to be merged 
with OWI into this new 11 IS. It must be mentioned, however, 
that in 1936, the Congress had allocated a small sum for cultural 
relations with Latin American nations. This was one of the im¬ 
plementations of the “good neighbor policy.” The State Depart¬ 
ment created a Division for Cultural Relations which was to direct 
the ensuing activities. This division disappeared when all informa¬ 
tion and cultural relations activities were merged into the Office 
of International Information and Cultural Affairs (OIC), which 
on January i, 1946, was established by executive order as a part 
of the State Department and put under the Assistant Secretary for 
Public Affairs. However, the agency still operated on its own 
budget and lacked congressional enabling legislation. Since it was 
a new type of operation, the Congress believed that it would have 
to pass upon the principle involved. A law authorizing the State 
Department to conduct information activities failed to pass in 
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1946, though some money was appropriated to keep the agency 
alive. 

In 1947, with the enabling legislation still in abeyance, the 
Congress overruled the administration by cutting the requested 
budget for QIC to such a small amount that all the State Depart¬ 
ment could do was to maintain a skeleton staff, to weed out cul¬ 
tural exchange activities, to reduce the “Voice of the United States 
of America” (foreign language radio program) to scarcely more 
than a whisper and to hope for better times to come. The increas¬ 
ing tension between the Soviet Union and the Western powers, 
the endangered prestige of the United States abroad and the crea¬ 
tion of the Communist Information Bureau (Cominform) for the 
co-ordinati(m of .Soviet and Soviet-satellite propaganda succeeded 
in changijig the mind of many legislators, but did not immediately 
help to finance y\merican propaganda more generously. True, in 
January 1948, legislation was passed authorizing the State De- 
jiartment to undertake informational activities in a reorganized 
Office of Information and Educational Exchange But 

only at the end of the fiscal year, in June 1948, did the Congress 
appropriate funds for the organization, just enough to operate it 
on a very modest scale. The effectiveness of the program was 
hamstrung, however, through the decision of the Congress to 
separate information completely from cultural relations. There- 
upo!i the mediums of radio, press, and the motion picture were 
organized in the Office of International Information (Oil) and 
those concerned with educational exchange, American libraries 
abroad, arul other long-range cultural fields were administered 
by the Office of Julucational Ixxchange (OKX). Although policy 
co-ordination was envisaged, the fact was o\’erlooked that propa¬ 
ganda, whether carried out by way of informational or cultural 
mediums, is indivisible: its-mediums dovetail. 

'I'o prevent a possible split into its components under different 
administrators, the office of a General Manager was established 
in 1949 - 

I'lie reluctance of the Congress to overcome its deep-seated 
suspicions against propaganda activities at a time when conven¬ 
tional di[domacy could no longer hope to dislodge ideological 
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offensives—a course which left the United States practically mute 
during a period of concentrated Communist attempts at weakening 
its influence, prestige, and power—is all the more astonishing 
when compared with the tremendous efforts of cither »iations, all 
of them less rich and powerful than the United States. 

Britain, too, was late in introducing a program of information 
and cultural relations. Only in 1933, was the British Council for 
Relations with Other Countries established “to carry on a pro¬ 
gram of cultural expansion or ‘national interpretation^ abroad.” 
Significantly, the council began its activities in Paris."^ An official 
announcement said that the council was organized “to promote 
abroad a wider knowledge of the English language, literature, art, 
music, science, educational institutions and other aspects of our 
national life, and thereby to encourage a better appreciation of 
Great Britain and to maintain closer relations between this and the 
other countries.” 

The British Council is a semiofficial agency, financially backed 
by the government and subject to the prevailing policy lines but 
independent so far as the implementation of policies is concerned. 
Its work was greatly broadened during World War II and there¬ 
after; moreover, other British organizations supplemented its 
activities. The Ministry of Information with its Department of 
Enemy Propaganda was established during the war mainly for 
the purpose of conducting psychological warfare. It controlled the 
foreign language broadcasts that were transmitted by the British 
Broadcasting Corporation (BBC). Like the council, the BBC is 
a semiofficial government-controlled organization, financed by the 
government out of license fees paid by owners of receiving sets. 

The Ministry of Information was abolished after the war, just 
as was the U.S. Office of War Information. However, while some 
war functions were liquidated, the work was essentially carried on 
in the expanded information departments of the Foreign Office. 
Also, the BBC continued to broadcast foreign language programs. 
There was never a question, in Great Britain, as to the usefulness 

R. McMurray and M. Lee, op. rit., p. 138. 

Ihid., quoting the London Tunes of March 20, 1935. 
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of such operations. There was little opposition in Parliament 
against appropriating the necessary funds. Thus the British propa¬ 
ganda activities remained strong, in fact, were increased in many 
ways. So important were they considered by British policy makers 
that the economic crisis had no influence in cutting them downj 
rather, more money was provided to the British Council in crucial 
areas, and the reorganization of the Foreign Ofiice demonstrated 
that cultural relations, information, and psychological warfare 
were looked upon by the British Government as essential means of 
carrying out its foreign policy. 

France “first among modern nations recognized the advantages 
of a large-scale program of cultural relations with other coun¬ 
tries” and “by the end of the century, France had spent more 
than 20,000,000 francs to ‘maintain her moral influence in the 
Near I'.ast and to extend it to the Far Fast* and considered the ex¬ 
penditures to be well justified.”^’ Whoever knows the French 
will appreciate that they are not inclined to waste of money, as 
they vie with the Scots for the reputation of being the thriftiest 
people in luirope. Such expenditures on the part of the French 
can reflect only their government’s realization of the useful eflFects 
of cultural propaganda. France had many governments, far too 
many during the seventy years of the Third Republic, but not 
one of them is known to have repudiated the country’s propa¬ 
ganda activities. The result, as has been mentioned above, justi¬ 
fied the efforts. 

As a consetjuence, victory in World War I did not cause the 
I''rench nation to rest its case. In fact, in the year 1920, the 
I'rench propaganda program was considerably enlarged. With 
the collaUiration of the Ministries of Commerce and Industry, 
Public Instruction and iMne Arts, activities w^ere controlled by the 
Ministry of b'orcign Affairs. Its two organizations were Service 
ties (vuvres frari^aises a Petranger (the French counterpart of the 
British Council) and the St^eice (Plnjormation et de Presse. 

Not even the impoverished Vichy government ceased cultural 
propaganda, and when the French Committee of National Libera- 

IJ>iJ., p. 
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tion was founded in Algiers, it immediately started a small program 
of cultural relations. When the liberation had been accomplished in 
1945, one of the first actions of the new government was the rein¬ 
stitution of the cultural and information services. Considerable 
sums of money were allocated to rebuild universal confidence in 
French cultural achievements and thereby to re-establish French 
prestige, which had suflFered so much. With the reorganization of 
these services went the establishment of more administrative and 
policy offices in the Ministry of Foreign Alfairs, as-has been de¬ 
scribed above. In 1946, the ministry's budget amounted to about 
four billion francs of which 1.2 billion were earmarked for the 
ceuvres alonc.^* Despite the low value of the French franc, this 
is a tremendous sum to be spent by a nation whose economy is 
in a bad shape. But it seems the French people, with the ex¬ 
ception of the Communists, share the view of their government 
that nothing is too expensive to restore the universal respect for 
French culture. For almost everybody in this harassed country 
recognizes that, particularly in Europe, cultural prestige helps 
create firm foundations for political prestige. 

It seems hardly necessary to re-emphasize that propaganda in 
any form was a major instrument of foreign and domestic policy 
in the leading prewar Axis countries: Germany, Italy, and Japan. 
And as totalitarian policy cannot conceive of differences between 
domestic and foreign issues, unless on a temporary basis, the huge 
propaganda agencies of these nations poured out an equal amount 
of “information” at home and abroad. The organizations mo¬ 
bilized in these countries were completely at the disposal of the 
respective governments and used exclusively to propagate ideo¬ 
logically colored opinions, news, and cultural items. Such mani¬ 
festations were expertly used to create a cultural veneer under 
which lay brutal, ideologically motivated suppression and aggres¬ 
sion. It is clear that without such propaganda, these governments 
could not have achieved their temporary successes—which re¬ 
mained temporary only by the grace of God and the help of the 
Arsenal of Democracy, the United States. Armed strength alone 

28 Ibid., p. 38. 
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could not have succeeded in keeping Hitler and Mussolini in 
power for such an extended period. It was predominantly the 
power of political religions that did that and it was the propaganda 
machine that disseminated the creed in many forms. 

All three Axis countries had set up ministries of propaganda, 
and neither Hitler nor Mussolini had any hesitation in calling 
these agencies just that. In Japan, the various propaganda organi¬ 
zations had elaborate and flowery names, for example: Eastern 
Asia Economic Research Society, Institute of Oriental Culture, 
Association of Greater Asia, East Asia Religious League. There 
was also any number of societies fostering Japanese cultural rela¬ 
tions with individual countries on the basis of “cultural agree¬ 
ments.” Naturally, all these societies were controlled by the 
Department of horeign Affairs. There can be no doubt that the 
infiltration of Asia with such propaganda was deep, just as Nazi- 
Fascist ideological infiltration spread far and wide in some Euro¬ 
pean lands and minds. Were it not for the incredilfly brutal be¬ 
havior of the Nazi and Japanese soldiery, this propaganda would 
have been eminently successful. It is known, for instance, that the 
Ukrainian population did not oppose the German occupation in 
the beginning, but adopted a wait-and-see policy. Ukrainian na¬ 
tionalism had been rampant under cover and never adapted itself 
absolutely tt) the Soviet system. Ukrainians turned against the 
Germans only when they witnessed the terribly cruel and pre¬ 
sumptuous behavior of the German troops and administrators. 
'Uiey believed, at first, in the promises of German propagandists 
and they were driven back to the Soviets only after they found 
that Nazi propaganda was unreliable or untrue. 

Little is known about what the Kremlin spends for its world¬ 
wide propaganda machine. Although native Communists in many 
lands have taken over some-of the work and pay for it themselves 
from their local party coffers, the investment in spreading the 
Marxian gospel in Soviet fashion must run to the equivalent of 
hundreds of millions of dollars. Propaganda so permeates USSR 
domestic and foreign affairs that one may presume that a very 
substantial part of the entire Soviet budget is spent for purposes 
of overt and undercover Soviet propaganda. 
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During the first years of their existence, the Soviets had no 
official, centralized foreign propaganda agency. Whatever polit¬ 
ical propaganda was disseminated came from the Comintern rather 
than from the government of the USSR. It was not until 1925 
that VOKS (Vsesoyuznoe Obshchestvo Kultuinoi Sv\ asi s Zagran- 
itsei), Society for Cultural Relations with Foreigti Countries, 
was established. Its predominant task was to ‘•how foreigners that 
the Bolsheviks were about to create a strojig new culture. This 
word, “culture,” has great propagandistic importance and is full 
of meaning in the Soviet Union. It denotes a term of integration 
comprising everything from the highest in art to the clean appear¬ 
ance of a citizen. It has become an educational term of high sig¬ 
nificance for ideological loyalty. It is part of the ritual of the 
political religion, applied at home and—in the case of Soviet occu¬ 
pation of foreign countries during and after World War 11 — 
abroad. 

After the war, the temporarily suspended activities of VOKS 
were re-established but, more important, war propaganda facilities 
were also expanded and reorganized. It should be noted that, in 
the totalitarian tradition, the Soviet propaganda machine is being 
used for both domestic and foreign audiences, often with ex¬ 
changeable material. An interesting example of this double- 
barreled use of Soviet information occurred in 1946 when a small 
Ukrainian station broadcast that there was a brotherly feeling 
between the Ukrainians and the people of the Subcarpathian 
Ukraine and that there should be no border separating them. 
Subcarpathia at that time was part of the Czechoslovak Republic. 
Immediately, the broadcast became generally known and caused 
speculation as to whether or when the USSR would demand ces¬ 
sion of this province from Czechoslovakia. It was not long before 
a bilateral agreement was announced to the effect that the Sub¬ 
carpathian Ukraine would be ceded to the USSR and become part 
of the Ukrainian Republic. 

For domestic purposes, the Central Committee of the Com¬ 
munist Party creates propaganda policy and initiates major cam¬ 
paigns to implement the Politbureau’s overall policy decisions. 
Under it, there is an Administration of Propaganda and Agitation, 
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which administers propaganda work on an all-Union basis. Minia¬ 
ture propaganda organizations are set up in every republic, region 
or district of the country, all of them having departments of press, 
propaganda, agitation, and cultural enlightenment."'’ However, 
foreign propaganda is not centralized in any particular agency. Its 
policy is determined by the men who make foreign policy and 
order the methods by which it is to be carried out. Since Soviet 
diplomacy after World War II has become a rather subordinated 
factor in Soviet foreign policy execution, propaganda in every 
form and disguise has become the primary task of Soviet diplo¬ 
mats and made them merely mouthpieces and glorified messengers 
of their government. 

In matters of foreign propaganda, the Minindel’s role is pre¬ 
sumably small. Since policy formulation of the propaganda line 
must be Identical with the party line, the nature, quality and type 
of propaganda will be painstakingly outlined by the Communist 
party leadership. In view of the fact that the entire Soviet gov¬ 
ernment machinery is attuned to the party line and can be used for 
both domestic and foreign purposes, the Soviet leaders did not 
consider centralization of foreign propaganda necessary. With all 
conceivable mediums at their disposal, they have made propa¬ 
ganda a dynamic, aggressive instrument of their ideology and a 
highly powerful weapon fighting for the enforcement of foreign 
policy—which again is inseparable from ideological objectives. 

In this connection, it is interesting to point out that the long- 
range cultural mediums arc used by the Soviet propagandists in an 
extraordinary and skillful manner. As at home, so abroad, they 
utilize such subject matter as the fine arts, music, or literature in a 
masterful manner for the very important purposes of (i) using 
apparently harmless mediums for political indoctrination, (2) 
earning cultural prestige, specifically vis-a-vis European nations, 
(3) gaining the sympathies of artists and intellectuals. The sup¬ 
port of the arts began as soon as the Soviets obtained power; it 
started in Soviet-liberated theaters of war when next to the smok- 

See “I’lihlic Opinion in the USSR,” in Public Of inion Quarterly, Spring 
1947. 
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ing debris of buildings the Red Army ordered the theaters, 
operas, and concert halls to perform. 

Of the “fast” mediums of propaganda, radio is, of course, the 
largest. In spite of the damage done to Soviet broadcasting 
stations during the war, there were, in 1947, “about 130 broad¬ 
casting stations whose total power most probably exceeds 3000 
kilowatts . . and the “Five-\ ear Plan which covers the period 
between 1946-1950 calls for the establishment of numerous 
transmitters and studios, and the manufacture of millions of re¬ 
ceivers and loudspeakers.” Many of the more powerful send¬ 
ers are being used for foreign propaganda; in addition there are 
about 25 short wave transmitters working which arc “used both 
for domestic and international purposes, for the transmission of 
home broadcasts to distant places and for international programs 
to foreign audiences.” 

Newspapers, periodicals, and books are used freely. Wherever 
there is Soviet influence in other countries, there will be Russian 
language papers and Soviet-sponsored papers or magazines in the 
respective native languages. The Soviet radio broadcasts many 
articles of representative Soviet papers. Translation rights for 
Soviet books are easily and cheaply available. 

The importance of Soviet motion pictures has sharply decreased 
since the twenties. During that time, the USSR created some out¬ 
standing works of film art (“Battleship Potemkin,” “Mother,” 
“Storm over Asia,” or “Road to Life”). Since then, Soviet 
movies have deteriorated to the extent that even in the Eastern 
European satellite states Soviet pictures draw very small audiences. 
Perversions of history such as the film “Ivan the Terrible” have 
been recognized as crude Russian chauvinism and exposed as such 
among non-Communist audiences. 

In the long-range media, such as exchange of students, out¬ 
standing personalities or artistic offerings, the Soviets have not 
been co-operative in their relations with countries beyond the iron 
curtain, even though they were offered reciprocity. Apparently 

Huth, “Broadcasting and Television Methods in the Soviet Republics,” 
Tele-Tech^ New York, Sept. 194.7, P- 3 ** 

Ibid., p. 33. 
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afraid of having to allow the presentation of the democratic point 
of view to their audiences, they have dropped every pretense of 
cultural co-operation and limited such activities to satellite areas. 
Anti-Communist countries, therefore, will have to rely on their 
own mediums of information and propaganda if they wish to be 
heard by the Russian people or the countries under Soviet domi¬ 
nation. 

One word about subversive activities and agitation for sabotage, 
which have always been and still are an important part of Soviet 
propaganda. Most of the leading men in the USSR have grown 
up using this weapon to achieve the revolution. As they found it 
highly effective, they continue using and developing it—in foreign 
countries. With the help of native members of Communist par¬ 
ties, and with the assistance of misguided and credulous sympa¬ 
thizers who are rujt labeled as Communists and therefore of even 
more value, Soviet thought may be propagated and Soviet tactics 
applied. Subversion may Ixi purely ideological, that is dialectic, 
but it may also become an attempt at sabotaging a country's polit¬ 
ical and economic stability. 

S(j far as propaganda devices are concerned, they are by no 
means exhausted in the enumeration of mediums above. A clever 
propagamlist will lx: inventive enough to develop more and dif¬ 
ferent techniques suitable to promote and facilitate the execution 
of policies. It is not necessary that every manifestation of infor¬ 
matics or cultural exchange lx: exporteci pt'r it might well take 
place in the domestic sphere and reach foreign audiences by indi¬ 
rection. lA^r example, demonstrations of “aroused” masses, articles 
in the ilomestic newspapers, broadcasts on the domestic radio, pub¬ 
lications of books may conveniently become known and give for¬ 
eign go\ernments and peoples the impressions that they are 
expected to get. The success of a foreign policy depends very 
much upon its acceptance by foreign public opinion, and even in 
the Soviet Union this is considered to be a factor important 
enough for keen observation by the Soviet leaders and their prop¬ 
agandists. 

There are, in addition to diplomacy, economic pressure, and 
propaganda, no other peaceful means for the execution of a for- 
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eign policy that is considered vital for a nation’s existence. War is 
the only other way, and a doubtful way it is, for even if a war is 
won, so much has been lost in the process of winning it that the 
benefit to be derived from victory is dubitable. More and more, 
nations and governments have come to this conclusion and try, in 
their own way, to achieve their objective short of war. Tradi¬ 
tional diplomacy, in times of crisis, cannot expect to cope with the 
formidable obstacles of ideological strife. And since diplomacy by 
conference has changed the aspect of modern diplomacy, the broad 
field of controversy between opposing ideas and conceptions is the 
struggle of words and ideas, whether it is called cold war or propa¬ 
ganda or information or cultural relations. 

In an angry book, a British writer wrote at the beginning of 
World War II that “in modern war, not to use propaganda is 
treason” and “not to use it skilfully is to court disaster.” With 
modifications, it may be said that in the process of executing for¬ 
eign policy, not to use propaganda is a neglect no nation can 
afford and that the failure to provide a foreign office with a suf¬ 
ficiently able information organization will boomerang with the 
failure of the policy itself. 

As a new arm of foreign policy, propaganda is simply a device 
to gain support among the people to whose country a policy is 
directed. After all, foreign policy is dii'ccted toward the people, 
and the attempt of a government to submit its point of view to 
men and women abroad should be understandable, if not laudable 
—that is, provided the way in which the information is broadcast 
remains within the boundaries of objective decency. One cannot 
say that totalitarian propaganda has seen fit to accept such a moral 
standard. For this reason, informational propaganda has too often 
deteriorated into psychological and ideological aggression. This is 
most regrettable from the democratic point of view but is no rea¬ 
son why the democracies should not continue to build up their 
own propaganda methods, if only in self defense. They cannot 
afford to forego new techniques of foreign policy execution, how¬ 
ever costly they may be. 

J. Hargrave, op. cii., p. 3. 
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CHAPTER EIGHT 


Sovereignty and the United Nations 


When the meaning of foreign policy was discussed in a previous 
chapter/ brief reference was made to such poJicy problems as may 
arise as a result of a nation’s membership in an international or¬ 
ganization (for example the United Nations). Kven more deli¬ 
cate questions concerning adjustment of national to international 
policies may have to be answered by nations that have not acquired 
such membership but must still confront the organized community 
of nations. This problem is comparatively new, for international 
organization, in the contemporary sense of the word, did not exist 
prior to the establishment of the Teague of Nations. 

The League’s foundation confronted baffled statesmen with a 
new dilemma, namely, how a sovereign nation’s foreign policy 
could remain independent but, at the same time, abide by the 
League’s principles even if national aims and olijectives ran afoul 
those of the League. One cannot say that during the League’s 
lifetime statesmen sought to solve this problem with unconven¬ 
tional metiiods except for the introduction of the international con¬ 
ference technique, which survived the League and gradually 
became a habitual feature of modern diplomacy.“ In general, 
statesmen tried to mold Ixague policies in accordance with their 
own government’s desires and upheld their nation’s sovereign 
rights to the hilt. 

The establishment of the United Nations was a step forward 

' Cf. itffrj, Ch. I. 

^ Cf. Ix)rd M. P. Uankey, Diplomacy by Conjerenegy Chapter I, Ernest Benn 
Ltd., London, 1946. 
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toward international community living. But although, as com¬ 
pared with the League, it increased the threat of sanctions against 
the breakers of peace, it did not abandon the principle of sover¬ 
eignty. It was still this philosophy rather than that which would 
look upon the UN as a preliminary move toward World Govern¬ 
ment that ruled the thinking of the framers of the Charter. The 
{[uestion was, in 1945, whether the UN, like the League, was to 
be a forum of sovereign nations with all the members insisting 
upon their sovereign rights to the bitter end, or be an association 
of member peoples, willing to make concessions to the point where 
the sacrifice of national sovereign rights may be accepted if the 
common good would require it. 

It is conceivable that, given time and peaceful development, 
many nations may have been prepared to make such concessions 
for the sake of an enduring peace. There are definite indications 
to that effect j for example, the decision of numerous governments 
and parliamentary bodies to submit to the opinion and verdict of 
the International Court of Justice. (The United States Senate, 
creating a precedent in American history, ratified United States 
recognition of the Court and agreed to submit to its findings.) 

I lowever, this propitious development was severely impeded by 
the ideological dispute that marred relations among the United ■ 
Nations almost from the time since it became apparent that the 
Axis powers would be defeated in the not too distant future. 

riie contest of ideologies has introduced a new dangerous ele- 
mc;it into international organization. More than national sov¬ 
ereignty, totalitarianism aspired to achieve worldwide ideological 
sovt'rci^ 7 ity. In other words, the sovereign rights of individual 
nations were to be subordinated to the international rule of an 
ideology. As a result, countries objecting to such an ideology 
could not help insisting on their own sovereign national laws and 
prerogatives. Under such circumstances, the process of adjusting 
national policies to international co-operation had already become 
platonic by the time the Ignited Nations decided to go to San 
Francisco and write their Charter. Thus sovereignty, once again, 
became the chief obstacle to productive international co-operation, 
that is, the adjustment of national to world politics. 
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In the era of growing nationalism, sovereignty had developed 
into a convenient philosophy for both rulers and ruled. There 
was general agreement that a nation should radiate power; the 
' only question that remained to be answered wai> who should rep¬ 
resent this power and use it.^ However, against this solid and 
unshakable tradition and the fact that sov ereignty had become 
identical with nationalism or even patriotism, some opposition 
grew among a few political thinkers who were against the simpli¬ 
fication of the problem. They developed the idea—which is typi¬ 
cally democratic—that the source of national power is not 
Unitarian but manifold, that is, that “social authority is ... of 
plural character and greatly divided.” * 

These “pluralist” opponents of sovereignty and their British 
supporters, the non-Marxist Fabian socialists, claimed therefore 
that the concept of sovereignty should be abolished. But they did 
not suggest realistic alternatives. Their influence remained small; 
they did not succeed in modifying the universal attitudes toward 
sovereignty, much less in changing them. Yet their ideas have 
perhaps helped to produce a certain degree of modernization of 
the theory of sovereignty in the twentieth century. No longer, as 
in Bodin’s doctrine, is it absolute and unrestrained by law. At least 
in a democracy, it is much more a “unified organization of au¬ 
thority within the community in order to provide the necessary 
basis for a system of legal order . . .” But—and this is of prime 
importance for foreign policy making—whatever the philosophical 
ramifications, whatever the intellectual value of opposing theories, 
sovereignty, in this century, is as fundamentally accepted a fact 

® Since In the late sixteenth century Jean Bodin developed the theory that the 
state is the highest power over land and people, practically unrestrained by law, 
a number of political thinkers h.tve further elaborated this doctrine. Men like 
Thomas Hobbes, Rousseau, Bentham, Chief Justice Marshall, and Austin, to name 
only a few of the most im}-K)rtant defenders of s<jvcreignty, built up and strength¬ 
ened Bodin’s theory through the seventeenth and eighteenth centuries until in 
the nineteenth c..nt-ury it had become, in Chester Maxey’s words, a “fixture of 
political thought of the world.” 

C. C. Maxex, Political Philo so pities ^ The Macmillan Company, New York, 
I9;S, pp. Oi 7-618. 

J. Dickinson, “Working Theory of Sovereignty,” Political Science Quarterly, 
Voi. vm (1927), p. 524. 
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as it has been since there were nations in the proper sense of the 
word. The growth of the nation state may be attributed to the 
ideal of sovereignty more than to any other single contributing 
factor. The League of Nations and the United Nations have 
made the attempt to break through the wall of sovereignty but 
have so far met with little success, even in the democracies. 

For those who formulate and execute foreign policy, considera¬ 
tions of national sovereignty are of decisive import, for their pol¬ 
icy must first of all be concerned with their nation’s minimum 
aspirations: independence, security, and reasonable prosperity. The 
(iuesti(jn then would be: to what extent is it permissible or advis¬ 
able to achieve these objectives by relinquishing sovereign rights? 
Obviously, participation in international organizations does not 
per st‘ constitute a violation of the concept of sovereignty. Only 
when it comes to actual co-operation with other nations may the 
problem arise whether required compromises may conflict with 
sovereign prerogatives. 

I.et us point out here that “absolute, unqualified and unchecked 
sovereignty is a conception of anarchy.” “ Just as the citizen in a 
democratic community is a relatively free agent so long as he does 
not harm his community, so a sovereign nation’s prerogatives must, 
in the interest of peace, be limited lest its presumptuous behavior 
toward its own citizens and toward other members of the inter¬ 
national community give cause to disputes and even to open con¬ 
flict. “F,very government knows that it is a member of a 
community of nations with well recognized rules of conduct, and 
is subject to the obligations in order to be entitled to the 
advantages of this membership.” ‘ 

This acknowledgment of international obligations among non- 
totalitarian nations seems to indicate that absolute sovereignty is 
no longer possible or profitable in a society of free and equal 
nations, h'.ver so often will makers of foreign policy find them¬ 
selves compelled to consider the relaxation of one or the other of 
their nation’s sovereign rights if they really want to participate 

^ f. I. Sii()t\vi.’]l, 'f/u' Grt\it Di'ii'i'i/i, 1 he M.n.iniII.jn Comp.iny, New York, 
I9n. p. :!02. 

^ UtJ., p. 203. 



SOVERElGhITY AND THE UNITED NATIONS 


233 

in any international organization. The representatives of totali¬ 
tarian governments, realizing this dilemma of their nontotalitarian 
colleagues, merely pretend to co-operate. IVue, their membership 
in an international organization seems m itself to 1»e a proof of 
their willingness to collaborate, but they are I'ound to find 
themselves in opposition to tho>e powers w'jose ideologies are not 
theirs. They must, therefore, evade the issuesj if the conclusion 
of an agreement <;annot be prevented, because of political ex¬ 
pediency, they may later try to avoid its application or dispute 
their interpretation. As they do not tolerate manifestations of 
individual freedom on the part of their citizens but prescribe 
their thinking and acting in accordance with strict over-all plans, 

also do they wish to impose their politico-economic philosophy 
upon those nations that do not recognize the validity of their 
ideology. Since they cannot in the majority of cases succeed in 
doing that, their main objectives are the creation of confusion and 
stalemate and the use of the international forum as a propaganda 
platform. They are not willing to relinquish one iota of their 
sovereign prerogativesj for them, giving up these rights would 
imply giving up their aspirations for the imposition of an ideo¬ 
logical sovereignty of their own making. 

Such a dim outlook for effective international co-operation must 
affect the thinking of democratic policy makers as it will influence 
the development of the United Nations. It will postpone indefi¬ 
nitely the ideal of world government that envisages the abolition 
of sovereignty by national application of international lav\ 
Correspondingly it seems to limit to like-minded nations the field 
of international co-operation and development. 

When the Covenant of the League of Nations was submitted 
to the scrutiny of the sponsoring statesmen, little time was avail¬ 
able for a thorough study of the draft and its implications. 
Moreover, the negotiations remained steeped in traditional 
diplomacy. The statesmen were not equipped, on short notice, 
to grasp the concept of international co-operation through 
organization. In contrast, the establishment of the United 
Nations was carefully prepared over a period of years. The 
Atlantic Charter was signed on August 14, 1941 and, on its basis, 
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the Declaration of the United Nations proclaimed on January i, 
1942. Consequently, for almost two years, preparations for a 
United Nations organization were made in the United States. 
Official notice was taken of these preparations at the Moscow 
Conference of October, 1943. The Teheran Conference of De¬ 
cember, 1943, made further mention of the United Nations when 
the three leaders of the United States, Great Britain, and the 
Soviet Union stated that they would seek the “cooperation and 
active participation of all nations, large and small, whose peoples 
in heart and mind are dedicated, as are our own peoples, to the 
elimination of tyranny and slavery, oppression and intoler¬ 
ance . . and they would welcome these peoples “into a world 
of democratic nations.” 

The meeting at Dumbarton Oaks, August to October, I 944 > 
painstakingly prepared for, led to the production of the Dum¬ 
barton Oaks Proposals, which not only stated the purposes of 
a United Nations organization but also recommended the 
responsibilities and obligations of the members and the organiza¬ 
tional framework within which the UN would work. The 
proposals left unsolved the question of voting procedure, and it 
was only at the Yalta Conference in February, 1945, that a 
formula was agreed upon by the leaders of the “Big Three,” 
which becanie an addendum of the Dumbarton Oaks Proposals 
(as Section C, Chapter VI). After intensive deliberations of 
various plans by the constituent governments, a conference was 
convened at San bVancisco on April 25, 1945, which through many 
weeks of difficult negotiations finally succeeded in creating a 
Charter. Almost four years after the United Nations was con¬ 
ceived, it was born and accepted by the member governments. 

Ruling out world goxernment at the outset, and thereby 
following the League ctniceptions, the United Nations Charter is 
“not a constituent act of the peoples of the United Nations, but 
rather an agreement freely entered into between governments.” ® 
In this contract between governments, the “principle of the 

** DefArtnunt of State liulletin, IX, p. 409. 

* L. M. (itxxirich .ind K. H.imbr(i, The Charter of the United Nations, Com¬ 
mentary and Doiuments, World Po.'icc Foundation, Boston, 1946, p. 19. 



SOVEREIGNTY AND THE UNITED NATIONS 235 

sovereign equality” is recognized as a fundamental approach (Art. 
2). Like the Covenant of the League, the United Nations Charter 
stresses voluntary co-operation among the nations and makes it 
clear that this co-operation concerns ^‘common objectives” whose 
basis is, of course, “international peace and security.” (Art. 1). 

In Article 2, paragraph 7, there is the vejy important statement 
that “nothing contained in the present Charter shall authorize the 
United Nations to intervene in matters wiiich are essentially 
within the domestic jurisdiction of any state and shall require the 
Members to submit such matters to settlement under the present 
Charter . . .” If, however, such matters seem to be characterized 
as threats or breaches of peace or aggression, the Article adds, not 
quite consistently, that the principle involved “shall not prejudice 
the application of enforcement measures under Chapter VII.” 
Chapter VII, of course, contains provisions for the creation of an 
international armed force which is to cope with an aggressor at 
the discretion of the Security Council. 

It is true that the provisions of Chapter VII, at least in theory, 
signify a long step toward concessions on sovereignty. So does 
the creation of an International Court of Justice and, to a degree, 
some of the provisions of the Trusteeship Council. Yet all these 
organizations and their policies are based “on the principle of the 
sovereign etjuality of all its Mcmlx,TS.” This combination of 
sovereignty and equality is somewhat of a redundancy, for only 
sovereign states are legally equals in the sense of the Charter. On 
the other hand, such states are not necessarily political equals as 
they vary in size and economic power. As a result, members do 
not need to be absolutely equal but they must be absolutely 
sovereign. 

Goodrich and 1 lambro quote the interpretation of “sovereign 
equality” by an lINCTO (United Nations Committee on Inter¬ 
national Organization) Committee, according to which 

sovereign ctpiality includes the following elements: 

( i) that states are juridically equal; 

(2) that each state enjoys the right inherent in full sovereignty; 

(3) that the personality of the state is respected, as well as its terri¬ 
torial integrity and political independence; 
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(4) that the state should, under international order, comply faith¬ 
fully with its international duties and obligations.^" 

It seems, then, that the age of national sovereignty is still in 
full swing and that the threat of an ideological sovereignty “ 
stiffens rather than relaxes national sovereignty. Yet sovereignty, 
whether absolute or relative, is as unadaptable to international 
organization as oil is t(j water. International co-operation is bound 
to remain superficial so long as international law does not super¬ 
sede national law. No wonder policy makers find themselves in 
a precarious position when they try to formulate foreign policies 
for national security without being able to consider collective 
security. 

'I'he organization to provide such collective security is the UN 
but this very organization, through Soviet-United States dis¬ 
agreements and the ensuing paralysis of the Security Council, has 
not sutteedetl in ensuring universal confidence in the possibility 
of maintaining world peace. The raising of the standards of living 
of afilicted or destitute peoples throughout the world is seriously 
retardetl as a result of the ideological disputes that have weakened 
the effectiveness of the United Nations since its inception. 

Nontotalitarian statesmen must cope with such policy problems 
as: the unrestrained use of the veto on the part of the USSR; the 
fact that the completion of the United Nations machinery proceeds 
exceedingly slowly and that the work of the established agencies 
of the UN does not seem to enjoy prestige; the fact that one of 
the most import:int provisions of the Charter, military and 
economic t)rgani/.ation for sanctions against breakers of the peace, 
has fu)r as yet been carried out; the fact that the USSR has failed 
to collaborate in iiiost of the economic, social, and educational 
organizations of the UN; the fact that no .agreement has as yet 
been reached in the 1 with the USSR on an effective control 
of :itomic energy. Moreover, there has been little if any progress 
toward ii\ternational limitation of armament and the manufactur- 

"• / p. 

" Cf. p. 2 ;o. 
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ing of all such modern technical devices as may be used for pur¬ 
poses of warfare. 

As a result, nontotalitarian policy makers are confronted with 
,a dilemma. They must take into account, in their political 
planning, the existence of the United Nations organization, but, 
on the other hand, they realize that not only is this machinery as 
such imperfect but that the spirit that moves some of the most 
important member nations in their attitudes and decisions is far 
removed from global harmony. It has become very clear that 
the totalitarian members, that is, the Soviet Union and its satel¬ 
lites, are not prepared to make permanent concessions toward 
governments whose political philosophy they hate and tend to 
destroy. 

Now it is probably too much to expect that every government, 
in the era of sovereignty and nationalism, should exercise the 
democratic virtue of being a good loser if important resolutions or 
decisions are not unanimous. Certainly the United Nations has 
not yet succeeded in reeducating its totalitarian or ultranationalistic 
members to accept defeat graciously. The Soviets and their 
satellites seem unready to consider any view not entirely con¬ 
sistent with their own, and the behavior of the Arab states after 
the decision of the General Assembly to partition Palestine does 
not demonstrate a high degree of international responsibility on 
their part. The democratic maxim of majority rule and minority 
rights has not been too popular with some members of the UN 
who choose cither to disregard or to boycott majority decisions in 
all those bodies of UN where they were in the minority and yet 
could veto them. For example, the creation of a permanent 
“Little Assembly” to be continuously in session, though voted 
by the General Assembly, was boycotted by the Soviets and their 
orbit governmentsj so too, was the establishment of a Balkan 
commission for the investigation of the Yugoslav-Bulgarian-Greek 
border incidents, which constitute a definite threat to the peace. 

Under such adverse circumstances, the most staggering of all 
political problems—that of maintaining a workable and profitable 
balance between national interest and international co-operation— 
has become even more difficult, and the injection of ideological 
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attempts at world sovereignty seems for the time being to have 
ruled out any compromise solution. Yet in both formulation and 
execution of foreign policy, it is no longer possible or desirable 
to ignore international organization. 

Such is the plight of midcentury postwar non totalitarian states¬ 
men. The totalitarians have a much easier stand j all they need 
do is insist upon a negative policy and attempt to sabotage or 
discourage the return of peaceful and constructive normality. For 
they know that the success of their policy depends on the extent 
of the turmoil and the destitution. Their participation in inter¬ 
national (jrgatiization continues to serve them as a propaganda 
device mainly, inasmuch as it provides them with a gratuitous 
international sounding board. 

Nor are these problems limited to relations between members 
of UN and their gov'ernments. For there are a number of inter¬ 
national agencies whose objectives are of considerable concern for 
domestic politics. They are related to social, economic, and cul¬ 
tural matters j and decisions reached in the respective organizations 
have of necessity a bearing on any nation’s internal conditions and 
attitudes, b'or example, there are, under the general coordination 
of the Fconomic and Social Council of UN, a number of “special¬ 
ized agencies” (Art. 57, par. 2), such as: 

social: World Health Organization (WHO) 

International Refugee Organization (IRO) 
International I^abor Organization (II.O) 
economic: International Bank for Reconstruction and Develop¬ 
ment 

International Monetary Funci 
International IVade Organization (ITO) 

International CiviJ Aviation Organization (ICAO) 
cultural: Ibiitcd Nations Educational, Scientific and Cultural 
Organization (UNESCO) 

Ibidcr the wings of the Economic and Social Council (Art. 63), 
these organizations are to carry out the social, economic, and cul¬ 
tural objectives of the Charter and work for the removal of the 
socioeconomic and intellectual causes of war. In establishing them, 
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the UN has without doubt progressed farther than the I^eague of 
Nations, which did not have such a broad conception of, or pro¬ 
gram for, approaching the basic problems of international conflicts. 
If the Social and Economic Council should succeed in creating a 
spirit of readiness for co-operation in its fields, the cause of peace 
would indeed be greatly furthered. But the social, economic and 
cultural problems for which agreement is sought must of necessity 
challenge domestic politics in individual nations, not to mention 
the ideological commitments of totalitarian countries.' If individ¬ 
ual governments reject the challenge and turn down the recom¬ 
mendations of the majority in the respective UN organizations, 
insisting upon their sovereign rights, to prevent interference in 
their own affairs, they may be legally correct but guilty of having 
impeded the cause of international co-operation in the search for 
national security. 

Such impediments, growing out of domestic opposition in the 
free countries or of ideological disagreement on the part of the 
totalitarian regimes, will increase the policy maker’s vicissitudes, 
in addition to the general global problems and difficulties. To 
illustrate the complexity of this problem, let us look at a few of 
the specialized agencies under the Economic and Social Council. 
Take, for example, the International Trade Organization (ITO), 
which was created for the purpose of expanding world trade and 
employment by reducing trade barriers, curbing cartel and 
monopolistic restrictions, and guiding international commodity 
arrangements. Some recommendations made for the implementa¬ 
tion of these principles are bound to be unwelcome to cither the 
business interests of free trade or to Soviet Marxist economies. In 
other words, some government is almost certain to resent ITO 
actions as infringing upon its economic sovereignty or perhaps 
its social concepts to some degree. Instead, agreements may be 
reached between like-minded nations. 

Divergences are also bound to occur, as they already have, in 
such organizations as the International Labor Organization 
(ILO). In the democracies, labor unions are bodies fighting 
mainly for economic objectives but yet have their say in their 
country’s political development. On the other hand, the trade 
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unions in the USSR or the Soviet satellite nations are politically 
powerless, economically regimented, rigidly thought-controlled, 
and a constant target of co-ordinated political indoctrination. Ob¬ 
viously, such diflFerences are detrimental for the creation of a 
global, unified labor program. 

UNESCO is a third sample of potential disagreements along 
ideological lines. If its thesis of ending war where it begins, “in 
the minds of man,” should he universally accepted, it could not 
help but interfere with a sovereign nation’s educational philosophy 
by seeking a new approach to interpretation of national and uni¬ 
versal history and civics. Such a revision may well radically 
change previous historic conceptions particularly if it would give 
priority to world peace rather than to nationalism and its creed, 
sovereignty. Theoretically, the nations are all for such a course, 
but on the basis of reciprocity only. But in order for UNESCO 
to succeed in making education for international peace mandatory 
by international law, it would first be necessary to bridge the 
itleological cleavage and national prejudices that keep the nations 
apart and suspicious of each other. Until this has been accom¬ 
plished, a government that would permit such a new trend without 
having the absolute assurance that the other nations do the same 
would commit national suicide by weakening the morale of its' 
citizens in the face of possible ideological or imperialistic aggres¬ 
sion. 

These are some of the tremendous difficulties that confront a 
policy maker from without and within, when he tries to adjust his 
country’s foreign relations to United Nations requirements. They 
clearly show that, barring miracles, it w'ill take considerable time 
before the United Nations can really become a going concern: 
probably as long as its members cling to national or ideological 
sovereignty. The realistic observer of international organization 
(and international law) cannot help coming to the conclusion that 
some form of world government—free from ideological compul¬ 
sion—may be the only way to guarantee international co-operation 
for the maintenance of lasting peace. In spite of increasing pres¬ 
sures and dangers, there is little hope that such a goal can be 
reached in the foreseeable future. However, it is increasingly 
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realized that an organization like UN is a useful if not indispen¬ 
sable premise for the ultimate establishment of world unity. No 
statesman responsible for the formulation and execution of foreign 
po'licy can escape this recognition and each must act accordingly, in 
the interest of his country’s well-being and secu’*ity. 



CHAPTER NINE 


Organization of National Foreign 
Policy for the United Nations 


ADMINISTRATION 

The United Nations is an organization cstabJished to make 
pijssible international co-operation. This means that the member 
governments, in addition to their individual diplomatic activities 
in foreign countries, arc enabled to tackle certain aspects of their 
relations with other countries by means of this association, so as to 
maintain the peace by collective action. Administratively, such an 
enterprise falls in the category of foreign affairs, which, of courscj 
are handled by all sovereign and semi-independent nations 
through their foreign offices. In other words, foreign offices are 
charged with the supervision and guidance of national policy in 
connection with the United Nations, subject to (a) the same con¬ 
stitutional or political checks that shape the formulation of in¬ 
dividual national policies and (b) the obligations agreed upon by 
member governments when they signed and ratified the Charter. 

Presumably all sovereign nations, certainly all the members of 
UN, have set up special offices exclusively concerned with UN 
affairs. I'he development of these bureaus is as yet in its infancy 
and little has been published, so far, about their administrative 
aspects. However, an attempt can be made to present a brief 
sketch of such offices in the United States, Great Britain, and 
France. So far as the LISSR is concerned, only deductions and 
speculations can be offered. 

The Bureau of United Nations Affairs, U.S. Department of 
242 



FOREIGN POLICY FOR THE UNITED NATIONS 243 

State, handles UN affairs for American foreign policyj the 
United Nations Department for the British Foreign Office j the 
Secretariat of Conferences in the secretary general’s office for the 
French Ministry of Foreign Affairs. All three offices seem to 
have found their basic form and, while modifications may be 
expected in the. future, their present status demonstrates the 
significance of their approach. 

The Bureau of United Nations Adairs, U.S. Department of 
State. Although the United States has never before participated 
in an international organization for the maintenance of peace, it 
has from the outset made considerable efforts to contribute its 
share to the organization of UN. Soon after the creation of the 
T Charter and the end of World War II, the United States 
government established, within the Department of State, an Office 
of Special Political Affairs, which developed an organization for 
the co-ordination of United States policies and actions regarding 
the UN. With the rising tension between the western powers 
and the Soviet bloc, the role of the UN became increasingly im¬ 
portant, and it was felt that a more broadly planned bureau 
should be established. 

Therefore, in 1948 the SPA was reorganized into an Office of 
United Nations Affairs which became a Bureau in 1950. It is 
charged with the most effective use of the machinery of inter¬ 
national organizations and is responsible for United States rela¬ 
tions with international organizations provided that there are no 
other diplomatic channels available. It formulates the United 
States positions on a “constructive development of the world 
community and the development of the United Nations and its 
charter”5 it deals with political and security problems of an inter¬ 
national scale and with such problems as displaced persons, human 
rights, freedom of information, and dependent areas. It co¬ 
ordinates United States interests with that of international organi¬ 
zations and determines the extent and character of American 
participation in official and private international organizations, 
conferences, and congresses.'^ 

This and the following description takes into account the organization 
manuals of 1948 and 1950. 
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It is the purpose of the bureau to ensure the most effective use 
of the machinery of international organizations in the conduct of 
United States foreign affairs. It is expected to stimulate and 
co-ordinate the development and presentation of constructive 
policies and programs for the participation of the United States 
in UN and affiliated international organizations. In doing this, 
it will collaborate with the appropriate departmental offices as 
well as with other federal agencies that may have a legitimate 
interest in UN affairs. 

The bureau thus serves as a focal point in the Department of 
State for co-ordination of policies and the application of such pol¬ 
icies concerning United States participation in UN. It therefore 
prepares instructiems for United States representatives to the UN 
and its related agencies and disseminates information about the 
status of United States participation in the UN to the department, 
which in turn, through the Office of Public Affairs, will make 
much of this information available to the general public. 

'I'he bureau will keep track of the development and execution 
of United States foreign policy from the multilateral aspects of 
an international community j it will recommend measures for the 
development of the UN after having appraised its progressj it 
will review the problems of international law connected with th^ 
UN in general and United States constitutional law in particular j 
it will interpret for the department and other federal agencies the 
provisions of the Charter, prepare reports to the United States 
Congress, and analyze controversies for which it may recommend 
solutions—or at least try to find solutions. 

To the office of the Assistant Secretary of State for United 
Nations Affairs, there are attached three working groups. One 
consists of an Executive Staff wht)se primary responsibility is the 
supervision of the organizational apparatus of the bureau, its plan¬ 
ning and carrying out operational programs and the general 
co-ordination of administrative services. The second is an Infor¬ 
mation Staff for the dissemination of policy decisit)ns within the 
dcixirtmental units at home and abroad and for advising the 
Department’s ilomestic and foreign information services as to the 
utilization of these policies. The third, the Refugees and Dis- 
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placed Persons Staff, is concerned with United States interest in 
refugees and displaced persons, particularly in connection with 
problems which arise in the UN, in the Internationa] Refugee 
Organization, or in occupied areas. 

The Office of Internationa! Administration and C'mferences 
has the important responsibility of studying ind co-ordinating 
United States policy concertiing administrative and budgetary 
problems of the United Nations and other organizations; since 
it prepares requests and justificatiojis for United States contribu¬ 
tions to such agencies, its work is of great importance for the 
United Nations organization’s very existence. The office is also 
interested in the extent and character of American participation, 
governmental and private, in international conferences, con¬ 
gresses, and fairs and, in particular, is responsible for the conduct 
of international meetings within the United States. 

To implement the tasks set for the office, two divisions are or¬ 
ganized to deal with international administration and international 
conferences. 

The Division of International Administration works chiefly on 
the financial aspects of United States participation in UN. It 
formulates United States policy in budgetary matters and pre¬ 
pares requests for appropriations of American contributions to 
international organizations on such diplomatic matters as the 
privileges and immunities of international organizations and their 
personnel. Such problems may arise—in fact, have already arisen 
—from the position of the United States as host to the United 
Nations. 

The Division of International Conferences, as the name indi¬ 
cates, is responsible for the organizational and administrative 
aspects of international conferences in which the United States 
participates. In co-operation with other bureaus of the Depart¬ 
ment, it will nominate delegates and prepare instructions for 
them; it will make arrangements for their activities and serve as 
liaison agency with the permanent United States representatives 
at UN. 

The Office of United Nations Economic and Social Affairs 
concentrates its efforts on the most cifective use of international 
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organization relative to such aspects of United States foreign af¬ 
fairs as pertain to economic, social, and humanitarian programs. 
In this connection, one of the major functions of the office is the 
co-ordination of United States participation in the Economic and 
Social Council and its subsidiary bodies. It not only co-ordinates 
the councils functions with the policy-making bureaus of the 
State Department but also with other federal agencies that have a 
legitimate interest in economic and social matters. It not only 
initiates and co-(jrdin'atcs policy in matters of organization and 
constitution of the Economic and Social Council and its attached 
organs but it also prepares for United States participation in the 
Cieneral Assemldy on matters that concern economic, social, and 
humanitarian activities. Specifically, it is concerned with human 
rights, social, health and freedom of information problems and, 
in this connection, with the relationships of non-governmental 
international organizations to those specialized agencies of UN 
which are concerned with such matters. 

The Office of Dependent Area Affairs deals with problems that 
may arise fnjm United States participation in the UN with re¬ 
spect to nonself-governing territories. It has to make certain, 
with the concurrence of other appropriate departmental offices, 
that the interests of the United States in such territories are con¬ 
sistent with the UN Charter and the agreed terms of trusteeship. 

'Die office prepares studies and proposals regarding United 
States participation in the UN or other international organizations 
as they affect nonself-governing territories and does the same for 
regional advisory commissions dealing with trust territories. It 
stimulates the preparation of such functions as the formulation of 
proposals for the furtherance of United States interests in the 
ad\ancement and well-being of nonself-governing peoples (in 
so far as these fall within the competence of the UN) and ar¬ 
ranges meetings for the Trusteeship Council or the Security 
Council so that matters concerning such areas, whether they be 
strategic or nonstrategic, can be discussed. 

Paying close attention to the activities of both these bodies, it 
appraises its activities as they affect the interests of the United 
St.ites and is responsible for the preparation of reports on such 
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nonself-governing territories as are under United States adminis¬ 
tration. It especially assists the Carribean Commission and the 
South Pacific Commission with work facilities and serves as a 
channel of communication between these commissions and appro¬ 
priate federal agencies. 

The Office of United Nations Political and Security Affairs 
deals with political problems that may aii«c through United 
States participation in any of the international organizations. It 
is to ensure the full utilization of the appropriate organs of the 
United Nations in the presentation and implementation of United 
States policies. In view of the fact that UN has become a forum 
of the world in which the powers air their grievances, this re¬ 
sponsibility of the office is of paramount importance. 

The office’s field covers a wide range of matters concerning the 
Security Council, the Military Staff Committee, the General 
Assembly and the subsidiary bodies of these basic organs of the 
UN. In particular, it is charged with the development of such 
United States policies and programs as are concerned with the 
peaceful settlement on international disputes. This means co¬ 
ordination with appropriate agencies—such as the International 
Court of Justice—for arbitration and nonmilitary measures of 
enforcement and supervision. 

It furthermore formulates and co-ordinates United States poli¬ 
cies and programs in the field of international military security} 
one of its foremost tasks is to ensure the full utilization of those 
UN organs responsible for the maintenance of peace. The office 
also initiates policy and action with respect to the system of 
international regulations of armaments and international traffic 
in arms. It is, from a policy-making point of view, easily the 
most important unit in the Bureau of United Nations Affairs be¬ 
cause it works out ways and means for “peaceful settlements of 
international disputes and for non-military measures of enforce¬ 
ment and supervision. 

Altogether the Bureau shows a tendency to comprehensive 
coverage of all aspects of foreign policy that pertain to the United 
Nations and clearly aims to cope with problems of international 
organization in a thorough and understanding manner. 
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The United Nations DepartfnentSy British Foreign Office. 
There are three departments, responsible for political, economic- 
social and refugee probJems. The UN Political Department also 
deals with the Council of Europe. Although the departments 
have chiefly a co-ordinating role, they will handle specific UN is¬ 
sues such as: 

Any questions of general folicy regnrcling the United Nations, in¬ 
cluding procedure, administration, secretariat, time-table of meetings, 
interpretation of the Charter (in conjunction with the Legal Adviser) 
etc.; 

Political questions arising out of the work of the Security Council^ 
including questions concerning the Military Staff Committee, the inter¬ 
national reuIllation of armaments and the international control of 
traffic in arms . . 

All questions concerning the international control and development 
of Atom'u energyy and esjK'cially the work of the Atomic Energy 
Commissioii; and all other matters relating to atomic energy; The 
elaboration of the Trusteeship system (in conjunction with Colonial 
Office) though in certain cases, c.g., Palestine, the geographical depart¬ 
ments concerned are primarily responsible; Social questions of the 
Economic and Social Council, e.g., Human Rights, Freedom of Infor¬ 
mation, Status of Women, etc.; 

Activities in the fields of Ltihour and Health ami the related 
Specialized Agencies—the Intern.ition.il Jy.-ibour Office, World Health 
Orgamz.ition (for which outside the (Office the Ministries of Labour 
and He.dtb respectively are jinmarily responsible); Internation.al Court 
of Justice in cooper.ition with the [yegal Adviser.^* 

k i.s cmph.'isizctl, moreover, that the ‘‘co-ordinating role of the 
United Nations I^epartment is of the greatest importance to ensure 
that 1 lis iVlajesty’s Government’s policy in relation to the various 
org.ins of the Ihilted Nations and tiie Specialized Agencies is 
consistent and that the work of these organs and the Special¬ 
ized Xgencles does not ox erlap, so leading to waste of effort.” 

As elsewhere, specialized questions will be handled by the 
responsible geographical or functional divisions. In other words, 
problems pertaining to a particular country or area will be dealt 

’•'“Fuicicn Office Guide,” Second Edition, April 1947, p. 22-23. 
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with by the appropriate political or functional desks in conjunc¬ 
tion with the United Nations Departments that would co-ordinate 
such specialized issues and represent the British views vis-a-vis 
the United Nations. 

The co-ordinating role of the departments is not limited to 
purely political problems. It is the link bctwee i tlie British For¬ 
eign Office and the British delegations at UN and is primarily 
responsible for the composition of the delegations. They further¬ 
more co-ordinate not only Foreign Office business for the UN but 
also the work of various other governmental departments that 
may have to deal with the United Nations or are interested in 
aspects of international organization. In fact, the United Nations 
T'>cpartments represent the Foreign Office’s views on a number of 
“interdepartmental panels dealing with particular aspects of the 
work of the United Nations or the specialized agencies.” 

The competence of the departments is rather extensive, particu¬ 
larly when the above-mentioned specific issues are considered. 
This implies clearly that the British government, as well as the 
Foreign Office, attributes great importance to United Nations 
activities, somewhat more in fact than does the French govern¬ 
ment, whose administrative set-up concerning the UN seems by 
no means equally well organi/.ed and detailed. 

Th(’ Secretariat of CoujerenceSy Secretariat Generaly French 
Foreigfi Cjffice. More or less, the office handling UN affairs at the 
Quay d’Orsay is organized along lines similar to the British 
United Nations Departments, though its tasks seem to be some¬ 
what more general, implying very inclusive co-operation of the 
political and functional divisions. As its name indicates, it is not 
a UN division onlyj it also takes care of international conferences 
outside the United Nations. It provides general documentation 
and special studies concerning treaty preparations and interna¬ 
tional problems. 

It handles liaison between the FVench government and the 
United Nations with all its bodies and special commissions. It 
studies, in conjunction with the interested divisions, such problems 


Ibid. 
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of international agreements as are discussed in the UN organiza¬ 
tions. It does preparatory work for these meetings, organizes the 
French delegations, and services them. It also deals with cultural 
questions such as international intellectual co-operation and 
UNESCO. 

Unlike the American and British foreign office UN bureaus, it 
also has the job of liaison between the French government and 
UN concerning war crimes. But like the Washington and London 
UN bureaus, the hVench bureau relies heavily upon its specialized 
desks, and acts as a co-ordinating rather than policy-making or 
policy-executing organ. 

The UN and the MinindeL Although information about a UN 
bureau within the Minindel is not available, some rather evident 
conclusions may be drawn as to Soviet administrative handling of 
UN affairs. It may be presumed that the existence of a UN divi¬ 
sion in the Minindel would serve about the same purposes as do 
the political divisions and that all decisions concerning USSR poli¬ 
cies at UN will be made by the Politburcau. The Foreign Minis¬ 
ter and his chief deputy are important factors but not necessa.dly 
the ones who tip the scales of policy. The chief Soviet delegate to 
UN, who is the USSR representative on the Security Council, is. 
probably under the direct orders of the Kremlin policy makers 
and not under the authority of Minindel. In view of the Soviet 
outlook upon world politics, the Politbureau^s great interest in the 
UN is not strictly consistent with that expressed in the Charter, 
but resides rather in the possible influence the USSR may exert, 
politically and ideologically, through the use of an international 
sounding board. In fact, all international meetings and confer¬ 
ences, the Council of the Foreign Ministers included, arc used in 
this way by Soviet politicians. 


REPRESENTATION 

In signing the Charter, the member nations bound themselves 
to be properly represented at the UN. Specially appointed emis¬ 
saries, duply's of a kind, were sent to serve the interests of their 
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respective countries. As a rule, they do not need to be confirmed 
by their parliamentary bodies but are nominated and chosen by 
their heads of state and/or foreign ministers. Nor docs the United 
Nations have to give them an a^rCnnent. Possible consultations 
with the UN secretariat concerning the appointee are entirely at 
the discretion of the appointing power. 

Although designated to co-ordinate their covin try’s interests with 
those of the international organization, they are first and foremost 
agents of their own government and strictly accovintable to it. 
They remain, more or less, representatives of their foreign offices, 
under whose jurisdiction UN affairs are. Indeed, no important 
decisions can be made by the delegates without consultation with 
their governments. This is particularly evident in sessions of the 
Security Council and the General Assembly, which deal with 
essential matters of foreign policy or international relations. Only 
in exceptional cases, if a delegate of the Security Council or a dele¬ 
gation leader in the General Assembly happens to be the chief of 
his own government, for example a prime minister, does he make 
his own decision, perfectly aware however, that he will have to 
defend his action before his cabinet and parliament at home. 

Whether or not delegates to the United Nations are to be 
regarded as having diplomatic status and enjoy all those preroga¬ 
tives which international law has accorded to regular diplomats 
has not ten stated in an unequivocal manner. In defining the 
status of delegates and officers of the League of Nations, its Cove¬ 
nant was more articulate than is the Charter of the United 
Nations. Article VII, paragraph 4, of the Covenant held that 
“Representatives of the Members of the I.eague and officials of 
the League when engaged on the business of the League shall 
enjoy diplomatic privileges and immunities.” The Swiss Govern¬ 
ment concurred and helped to make this provision a reality. 

In contrast. Article 105, paragraph 2, of the Charter of the 
United Nations provides that representatives of the members are 
granted “such privileges and immunities as are necessary for the 
independent exercise of their functions in connection with the or¬ 
ganization” and leaves it up to the General Assembly to deter- 
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mine “the details of the application ... of this article” or to 
“propose conventions to the members of the United Nations for 
this purpose.” Paragraph i of the same Article determines that 
the “Organization shall enjoy in the territory of each of its Mem¬ 
bers such privileges and immunities as are necessary for the ful¬ 
fillment of its purposes.” This no doubt is not a very generous 
allowance of diplomatic privileges when compared with those of 
the League. Yet there can be little doubt that the United States, 
elected host to the United Nations, would have accepted a broader 
interpretation of the status of delegates and officers of the UN 
just as Switzerland, once host to the League of Nations, recog¬ 
nized the agents of the League “as having first class diplomatic 
status.” 

It is possible that the chief delegates have been given high 
diplomatic titles to compensate them for their equivocal diplomatic 
status. Naturally, every sending government is concerned that its 
representative be accorded the honors every envoy expects, not so 
much for himself but rather for the government he symbolizes. 
Many large as well as small states have made their leading repre¬ 
sentatives ambassadors, possibly assuming that such rank carries 
with it privileges, granted not by the Charter but by international, 
courtesy. 

Just as a delegate’s liaison agency with his government is his 
foreign office, so is the secretariat his liaison agency with the 
United Nations. It should be mentioned that the personnel of the 
secretariat consi>ts of international civil servants and is pledged to 
loyalty to the UN rather than to their own country. While their 
status, as already mentioned, does not tpiite measure up to the 
peculiarities of their position, there is at least one indication that 
they are held to be “above” the nations, namely, their exemption 
from taxes. Usually only regular diplomats arc given such privi¬ 
leges. 1 lowe\er, there is no provision in the Charter to make 
international ci^’il servants extraterritorial. (It is interesting to 

r. H. I’ottci, Prni\:>i,-nt tn the League of Nations, Geneva 

Speei.il Stu lu , of ilie r,ei*:ue of N.ition> i.ition of the U.S., Geneva, Novem¬ 
ber Vol. 1, No. 8 , p. 5 . 
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note that “efficiency, competence and integrity” arc not the sole 
factors to be considered for the selection of the staif of the secre¬ 
tariat. Article lOi determines that “due regard shall be paitl to 
the importance of recruiting the staif on as wide a geographical 
basis as possible.”) 

A few words about the activicie'-' of the peirnanent delegates at 
UN. The members of the Security Council, many of whom pos¬ 
sess ambassadorial rank, are exponents of their respective govern¬ 
ments’ foreign policy as it tends to contribute to and take 
advantage of global security under the principles of the Charter 
of the UN. Each of the five permanent members is represented 
by one delegate j so are the six nonpermanent members, who are 
(Icctcd in the General Assembly to serve a term of two years 
(Art. 23). While there is only one representative for each mem¬ 
ber state that serves at the Council, a delegate may transfer his 
responsibilities temporarily to an alternate of his government’s 
choice. The advisory staflF to the members of the Security Council, 
which is not limited in numl^crs by the Charter, has no special 
standing in the organization. 

To repeat, the delegates at the Security Council are strictly 
executing their national foreign policies. 'Fhey are not policy 
makers and their authority is smaller than that of a chief of a 
diplomatic mission. 

Similarly, the representatives of all members of the UN at the 
General Assembly are emissaries of their respective governments. 
The maximum representation of each member is five delegates. 
f-Iowever, more generous than the I.eague Covenant, the Charter 
does not forbid the use of alternates, political and technical ad¬ 
visors, and experts on special problems. In view of the extensive 
work on many committees of the Assembly, where national repre¬ 
sentatives must be delegated by their chiefs, the delegations are 
rather substantial bodies, reflecting individual national policies in 
the political, economic, social, and cultural fields. While it is 
obvious that these delegates will have to try to co-ordinate and 
correlate their government’s policies with the overriding require¬ 
ments of global harmony, they still remain the mouthpieces of 
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their prescribed national policies. They will have to implement 
these policies but cannot make them. The same is true of the 
Trusteeship Council or the Atomic Energy Commission, whose 
members are obviously bound by the decisions of their govern¬ 
ments. This procedure is somewhat less stringent in the case of 
the Economic and Social Council or, in certain instances, of the 
Cieneral Assembly, if the resolutions adopted are advisory rather 
than legislative. 

The increasing importance national governments attach to the 
United Nations is further indicated by the fact that most members 
have found it neccbsary to appoint delegates other than their 
regular diplomatic representatives. At the beginning of UN 
meetings, ambassadors and ministers were designated to represent 
their countries at UN functions. Very soon, the pressure of busi¬ 
ness made this double assignment impossible. In a number of 
cases, diplomatic personnel was retained for UN activities exclu¬ 
sively and replaced by new staff members at the regular missions. 
For example, Russia’s Ambassador Gromyko, who became the 
first Soviet chief delegate at the Security Council, was assigned to 
this post on a full-time basis and replaced in Washington by a new 
Soviet amlxissador. The same happened with Polish Ambassador 
Lange. However, a number of .smaller states, mainly for reasons 
of economy, have assigned their envoys to represent them at UN. 
Yet while such envoys make the opening speeches, the actual 
work, as it progresses in the various agencies and committees, is 
then left to specialized personnel, delegated by the envoys. 

Menfix;rship at the various organizations of ITN, including the 
commissions, committees, and subcommittees, is determined by the 
respective countries and not by UN. Generally, it wall be up to 
the chief delegates to see to it that their governments are properly 
represented. Frequently, governments have outstanding citizens 
or s^x'cialists appointed for particular jobs. 

For the Secretariat of the United Nations, the delegations 
constitute a liaison center linking it wath the nation the delegation 
represents. Vice ^'e^sa, memlx^r governments use their delegations 
as liaison betw’een themselves and the Llnited Nations. 
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Since there is no corps diplomatique at UN and delegations 
have no necessary contact with each other, except thut of working 
together in the UN, the Secretariat is the center where interna¬ 
tional information converges, and where universal trends and tend¬ 
encies are most noticeable. Being a “neutral” meeting ground, it 
is conceivably the main source of UN “intelligence”-—if this term 
can be applied at all. 



Conclusions 


World politics consists of a multitude of national policies, each 
of which contributes to the nature of global relations. Every single 
policy may become decisively important for the state of world 
affairs, whether it be developed by large or small nations. "Ihe 
f(jrmulation and implementation of such policy, as we have seen, 
is the result of a wide variety of facts and attitudes or circum¬ 
stances and is sul)ject to ideological interpretation of the rcsfiective 
constitutional laws. The very process of developing policies is, 
therefore, bound to influence the nature of those policies pro¬ 
foundly. 

'rhe understanding of national foreign policies as either isolated 
or world political phenomena must consequently be linked with 
the knowledge of the mechanics of their making, the ideological 
hafulicaps policy makers have to cope with, and the technological 
tievelopments that deeply alTect the relations between govern¬ 
ments and peoples. 

I'o summarize, let us briefly review the most pertinent points 
of policy making that must be kept in mind when trying to evalu¬ 
ate foreign pi)liey at home or abroad. 

I. b’oreign pi)]icy is inextricably tied with domestic issues and 
ideological trends. It is not only a politiL.il problem but economic, 
social, arul j'sycliological as well. It is not only related to the 
internal conditions of the country that creates it but also influenced 
by currents aiul pressures from within other countries, whose for¬ 
eign policy is, in turn, influenced by their own domestic conditions. 
I'he myth that international relations can he maintained without 
interest in or interference with other countries’ home affairs has 
at last been cxploLled. There can no longer be sharp differentia- 
256 
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tions between foreign affairs and national affairs, for each is a part 
of the other. 

2. Foreign policy will inevitably reflect the economic ideals of 
the creator nations. It will be shaped in accordance with the eco¬ 
nomic status of the issuing governments, that is, their own mate¬ 
rial and potential wealth and their relative economic solvency. 
The economic conditions in a country’s general area and the 
political and economic pressures brought to bear upon it by 
powerful neighbors are also points to be considered. However 
strong such considerations may be, the economic part of a foreign 
policy will inevitably be ideologically and politically conditioned. 
It would be wrong to attribute primary importance to economic 
influences upon foreign policy. This is no longer so much the case 
as it used to be a generation or two ago. Finance, commerce, inter¬ 
national trade, or currency questions may contribute to definite 
formulations of policies but are not the sole motive power behind 
ultimate policy objectives. 

3. Foreign policy is as strong as the relative defensive or offen¬ 
sive potential it has at its disposal (which consideration includes 
the factor of the speed with which this potential can be mobilized). 
The degree of effectiveness of co-operation between policy and 
strategy profoundly influences the character of political aims and 
the feasibility of the enforcement of such aims. Administrative 
dovetailing of political and military organization and collaboration 
between political and military planners is a premise for successful 
policy formulation and implementation, at least for powerful 
nations—somewhat less perhaps for small countries. (The latter 
will have to resort to consultations with their gi'cater neighbors 
if they feel that they cannot neutralize themselves in a given 
area.) Lack of co-ordination between political, economic, and de¬ 
fense agencies or failure of unity of purpose among the three in¬ 
evitably leads to national disaster. 

4. Foreign policy is as good as the information it uses for the 
basis of its approach. There can be no question that the quality 
and practicability of a policy is closely related to the veracity of 
the intelligence material, the lucidity of its analysis, and the ex¬ 
perience and erudition—not to mention the intuitive talent—of 
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its evaluation. One may state as a maxim of universal validity 
that the best foreign poliq^ will be created by a government that 
has spared no effort or expense to secure the objectively best in¬ 
telligence, the finest analysts and researchers, and the ablest inter¬ 
preters of informative material, all of whom should be free to 
express their opinion and be afforded the chance to be heard—and 
heeded. 

5. F'oreign policy is as applicable as its implementation or 
enforcement is able to make it. In other words, its principles must 
first of all cope with the two new developments that make the con¬ 
temporary world so different from past eras: the ideological and 
technological problems. It must adopt its ways of reasoning to 
ideational as well as material issues. It must, in both formulation 
and execution, consider the scientific advancement of the twentieth 
century, which has created revolutionary new aspects of civiliza¬ 
tion: promising, and mortally dangerous, at the same time. This 
implies that foreign policy will have to develop adequate tech¬ 
niques in all branches of its endeavorsj that it will have to be 
able to work or change quickly when necessary j that it will have 
to be versatile to the utmost in order to meet new problems with 
alternative policies or a choice of tactical methods of application. 
Since there is little doubt that the fate of the nations and of the 
world depends largely upon the principles which underlie the 
relations between them, there can be just as little doubt that the 
machinery of foreign policy is, in the last analysis, the crux of 
world politics. 

By its very nature, foreign-policy making is complex and ex¬ 
tremely delicate. Its formulation involves questions concerning 
almost every problem of the lives of nations and citizens. Its cre¬ 
ation demands more from experts and statesmen than does any 
other task in government. Its processes require close co-operation 
between heterogeneous elements. 

Policy cinnot be formulated by one man alone without endan¬ 
gering a nation’s security, as Hitler’s example vividly demon¬ 
strated. It cannot be decreed by a few w^ho rule w'ithout the 
benefit of popular representation and scorn the counsel of forth- 
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right experts, as the case of Japan has shown, lest a nation’s 
principles of relations with other countries lose contact with its 
people, ignore its natural aspirations, and drift toward chaos. 

• There can be no quick decisions of foreign policy other than 
tactical or temporary ones. Basic policies can only hope to become 
successful if they can be developed slowly and deliberately, with 
the co-operation of the nation’s best minds, the concurrence of the 
parliamentary bodies and the support of the people as a whole. 
Fast-moving events can be met with swift provisional counter¬ 
moves j they may even necessitate a revision of fundamental prin¬ 
ciples. But only in the long run can a nation’s aspiration develop 
according to plan. 

That country whose citizenry is best educated in international 
affairs, whose parliament provides the means for a first-class for¬ 
eign relations organism, and whose statesmen are most able to 
take a reasonably long-range view—that country will indeed be 
able to provide the best machinery of foreign policy and thereby 
the best plans for its future development. 
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